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PLANNING PADICAL CHANGE AT THE GRASS fOOTS:
THE STORY OF NEW COMMUNITIES INC.
Shimon S. Gottschalk
Florida State University
School of Social Work
ABSTRACT
The author, a social scientist in the role activist, analyzes
and evaluates his practice as a planner and advocate, working with poor
rural black people in the development of an alternative community. Over
New Community Inc.'s more than eight years of constant struggle, radically
new insights have been gained by the author concerning the efficacy of
ideology and the feasibility of centrally planned change. Planning becomes mutual learning and the only real change worthy of note is not some
quantifiable output, but rather the new strength and understanding which
emerges from the thoughts and experiences of the people as they struggle
to survive.
Agents of radical social change have a choice among three primary
modes of action: confrontation, infiltration, or people's advocacy.
Yet none of these approaches seems to be fully capable of accomplishing
the task. Confrontation tends to alienate precisely those whom the
activist needs as allies (Thorne, 1975). Infiltration readily leads to
cooptation and the abandonment of radical objectives. Advocacy is likely
to be politically opportunist and ideologically noncommittal. It, too,
readily lends itself to cooptation because the people demand quick,
tangible results (Peattie, 1968; Piven, 1970).
The founders of New Communities, Inc. (NCI), an experimental rural
new town in Southwest Georgia, have attempted to steer an eclectic course
which seeks to avoid these pitfalls. We have tried to learn how to work
within, yet separate from the "system". Our aim has been to use the
"system" against itself, as it were, to achieve our, not its valued goals.
When we have been in direct confrontation we have tried to confront nonviolently. We have identified as the target of our change efforts not
only the society and its institutions, but also ourselves. By attempting
to redefine the relationship between leaders and followers, between professional and lay persons, between those who think that they know and
those who think that they don't know, it has been our goal to sow the
seeds of a "new world."
*Portions of this paper have been published previously, in somewhat different
form,in Bernard Ross and S.K. Khinduka, eds., Social Work in Practice,
Washington, NASW, 1976.
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We are convinced that this new social order cannot simply be invented and then imposed from above by a self-selected, even if well intentioned, elite. Neither will it emerge ex nihilo following the next
presidential election or as a wonderful new program made possible by next
year's federal budget. Rather, (and this is our fundamental faith) the
foundations of the new world must be created at the roots, together with
those who are most consistently excluded and victimized by the existing
social order.
NCI constitutes an effort to create an attractive, feasible
alternative to urbanization for marginal, rural, black families. Located
in Lee County, Georgia, NCI is in nominal possession of some 6000 acres
of (heavily mortgaged) farm and woodland. It lays claim to being the
largest landholding controlled by a black community group anywhere in
America. Its annual operating budget exceeds half a million dollars.
Some 35 families are currently earning their livelihood from NCI, though
most of these families do not yet physically live on the land. The major
operation is agricultural, growing peanuts, corn, soybeans, cattle, hogs,
and some vegetables. NCI also operates a roadside farmers' market/grocery
store, a daycare and remedial education program and, in its alliance with
the Southwest Georgia Project 1 , conducts a variety of community organizing
efforts, and political and cultural events.
On its surface, NCI will appear to be but another ambitious, idealistic,
liberal effort to help rural poor people. But that is only a small part
of the truth. We believe that it is a radically ambitious, experimenting,
ever changing, potentially history making dream. . . And let none be
fooled into thinking that it is arms, rather than dreams that make for
social revolutions.
For the author, the story of NCI is a very personal tale, a long,
often joyful, and sometimes stressful series of experiences in which
he was able to take part over the past eight years. Therefore, the account
which follows is both analytical and subjective. Its aim is both to enlighten and to bear witness. There is no other way to write about NCI and
its and our unique romance with social revolution.

Origins
The origins of NCI can be traced to two entirely separate and distinct sources. The first is primarily intellectual and ideological and
the second is uniquely individual.
In 1967-68, while liberal forces in
the nation were perceptively beginning to disengage themselves from the
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euphoria of "we shall overcome", while the forces of opposition to the
war in Vietnam were beginning to gain momentum, a small group (including
the author), representing a variety of academic and professional disciplines, began to gather in Exeter, N.H., under the leadership of eightyyear old Ralph Borsodi. Borsodi had been active in the back-to-land
movement of the Great Depression. He, and others in the group, were
influenced by the economic theories of Henry George (1880). Another
ideological strain which contributed to the thinking of the group was the
Gandhian notion of "constructive program". Gandhi taught that satyagraha,
(Sanskrit for truth force) is to be given expression not simply as a
method of protest, but also in the creating of liberating institutional
alternatives (Gandhi, 1951:68). Above all, this mixed group of economists,
sociologists, social workers, and political activists was united in its
commitment to the ideal of social justice, to be achieved through experimentation with the establishment of institutions embodying economic
justice, created and sustained by the people themselves from the grass
roots up.
Gradually the idea of what we eventually agreed to call a rural new
town emerged, built upon New Deal precedents, (Borsodi, 1935; Banfield,
1951) upon the experience of the Mexican ejido, and most especially upon
the Israeli moshav (Weitz, 1971). Unlike the more familiar kibbutz, the
moshav is a cooperative settlement which does not eliminate all private
property and in whjch children live in the home, rather than in the
children's houses.
Physically, the moshav consists of one or more
clusters of houses in the midst of a large tract of land. Adjacent to,
or within walking distance of each home, is a small plot which serves
the family as a kitchen garden, and perhaps for some poultry and a cow
or a goat. Beyond these plots are large fields which are cooperatively
farmed, utilizing modern machinery, where appropriate, and producing cash
crops. The moshav might also include cooperatively owned and managed
industrial and commerical enterprises.
In applying this idea to black people in the rural South the thought
was that the rural new town might, among other things, function as the
social, cultural, and recreational hub of a much larger geographic area.
There was no thought that this community would become an isolated enclave. Non-residents might well be employed within it, and its residents,
in turn, might commute elsewhere to seek employment. One of the early
ideas was that the rural new town might in addition to its agricultural
enterprises, enter the prefabricated housing field. Whereas initially
it would serve primarily its own residents, in the long run it would provide housing for a much larger geographic area.
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Most of these ideas have been modified over the years, but one of
the key concepts, the idea of the community land trust, has remained
largely unchanged. 3 The idea is that, whereas residents would own their
homes and the improvements which they make on their individual plots,
ownership of the land would rest with the Trust, which is indirectly controlled by the residents. Residents of the Rural New Town would have full
and exclusive usership rights to the land, paying only nominal user fees.
They forfeit these rights only when they personally cease to use them.
Usership rights may be inherited, but not sold, leased, or mortgaged.
The effects of the Land Trust would be to "decommoditize" the land, and
thus safeguard the newly independent farmer's right to his/her property,
regardless of the fluctuations of the harvest or the market. The perpetual Trust would guarantee that land cannot be repossessed by creditors
in times of hardship. It would eliminate the possibility of land speculation, and absentee landlordism would be permanently avoided. (Guide
to Community Land Trust, 1972).
It may be helpful to contrast the rural new town idea with land
reform efforts in other parts of the world. Such efforts have often
foundered due to their limited, unidimensional approach involving land
distribution only. But successful land reform can be achieved only
when additional capital resources are made available to facilitate
agricultural, as well as commerical and industrial development. In the
case of the rural new town the original idea was to raise the necessary
development capital partly from governmental, but primarily from private
sources on an eleemosynary investment basis. Charitable foundations,
corporations, organizations and individuals would be called upon to make
"social investments" in the rural new town on a long term, low interestrate basis. Outright grants would be sought only for purposes of land
purchases. The theory was that loans, in the long run, help make the
recipient independent of the lender. By contrast, gifts have a way of
perpetuating dependency and generating the need for additional gifts.
These were some of the ideas and the key concepts developed by the
Exeter group. They were first formulated for possible application
overseas, in India, Latin America, or the Phillipines. Only gradually
did the group move toward a recognition of their applicability to the
underdeveloped rural areas of the United States. This is where the
second half of our story of the origins of NCI enters the picture.
This part of the story begins with Slater King, a man who was born
in Albany, Georgia, attended Oberlin College, returned to help his father
run a small grocery store, started his own business, and then became
involved in the civil rights movement of the early 1960's. Slater King
was one of the leaders of the 1962 "Albany Movement", when Martin Luther
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King brought Southern Christian Leadership Conference (SCLC) staff and
workers to Albany to non-violently challenge the iron grip to legally
sanctioned racial segregation in this deep southern community.
From a concern with civil rights, Slater King moved to an ever
increasing preoccupation with the issues of economic justice and black
cultural renaissance. In these efforts he was joined by Charles Sherrod,
the director of the Southwest Georgia Project, which was the rural
counterpart of the Albany Movement. Sherrod, an ordained minister, had
moved to Southwest Georgia in 1960, in the early days of the Student
Nonviolent Coordinating Committee (SNCC), as a rural community organizer.
Through the efforts of Robert Swann, a member of the Exeter group
and the director of the International Independence Institute, probably
more than any other single person, a small group of black leaders from
the South, plus a few others, were given the opportunity to travel to
Israel in the Summer of 1968. The group included both King and Sherrod.
The trip was cosponsored by the International Independence Institute and
the National Sharecroppers Fund and was financed by the Norman Fund.
That's when it all began. The group returned from their trip greatly
moved by their Israeli experiences. They were especially impressed both
by the moshav, and by the idea of the Jewish National Fund.4 Soon after
their return they set up a meeting in Atlanta and established the nucleus
of the organization that was to become NCI.
New Communities was incorporated in the Fall of 1968 as a non-profit
Georgia corporation. Its original board of directors included not only
all those who had traveled to Israel, but also representatives of such
organizations as the Federation of Southern Cooperatives, National Sharecroppers Funds, Southern Christian Leadership Conference, the Southern
Rural Project, and, in an advisory capacity, the Southern Regional Council
Subsequently, this board of directors was expanded so as to include an
ever increasing number of residents of Southwest Georgia, and potential
residents of the rural new town.
Slater King was killed in a tragic automobile accident in March,
1969. But prior to this death he was able to take an option in behalf
of NCI, on a 4,800 acre farm, some 20 miles to the North of Albany.
Later that year, an adjacent tract containing 927 acres was added to the
original acreage. In the meantime, New Communities met with success in
its application for an initial $98,000 planning grant from the Office
of Economic Opportunity, under Title ID.
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Rationale
Why did we ever get into this? Any major social undertaking such
as NCI invariably emerges from a complex of overt and covert objectives.
There are collective goals and personal goals, political goals and ethical
goals, short range goals and long range goals, the goals of the planners
and organizers and the goals of each of the actual or potential participants, the goals which sparked the beginning and those that have
evolved as a result of experience. As we proceed, we will touch upon
most of these issues, but for the moment we will attempt to interpret
several broader, universal goals, as they apply to NCI: the idea of
the good life, the personal and collective sense of dignity and selfworth, and the ideal of freedom.
In a practical, concrete way, probably the essence of what most
people call 'the good life' is captured by the idea of "home". Home
includes house, and family, and neighborhood, and community. Home,
regardless of its objective content, connotes comfort, security, and
well being. Even if for a particular individual it is not, and perhaps
never has been, a positive reality, it naturally remains an emotion
charged, often romanticized ideal. Only in the light of this kind of
awareness can we properly assess what has happened to rural families
in America during the past thirty or forty years.
Between the years 1940 and 1970, the farm population of the United
States decreased by 73 percent. The statistical documentation which
bears witness to the plight of the family farm and of farm laborers need
hardly be expanded upon here. (Southern Exposure, 1974). Not only the
industrialization of agriculture and the concommitant demand for large
capital inputs, but also, and inexcusably, the overt policies of the U.S.
Department of Agriculture have served to drive marginal farmers and
farmhands off the land. It is less economies of scale than politics of
bigness that have driven the small farmer out of farming. (Marshall and
Thompson, 1975). The so-called urban crisis is to be explained in important part as a result of the massive migration of unprepared rural
families into the central cities. The problem is that the government,
following the established dominant values of the society, has viewed the
farm primarily as an economic production unit rather than as a way of
life and as a home.
One of the primary goals of NCI has been to create a new opportunity
for those many thousands of rural families in Southwest Georgia who have
resisted the flight to the city because, despite the hardships, they have
preferred to remain at home. Unlike in Floyd McKissick's Soul City, the
idea has not been to attempt to lure people back from the metropolis.
The aim is clear and simple, to create the material and social basis for
a meaningful and good life upon the land.
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Freedom is not a commodity that one individual or group can transfer
to another. Freedom is created by concreted acts of self-liberation from
the symbolic and material constraints imposed by others. (Gottschalk,
1975: 106) Though such a highly abstract notion has hardly been the topic
of daily conversation among the members of NCI, its practical implications
are evidenced throughout:
1. Structured in the form of a Community Development Corporation
(CDC), NCI aims to achieve maximal economic autonomy. The goal is to
make NCI an economic success, not simply another charitable enterprise.
American society has a way of responding to (or, in fact, avoiding) every
conceivable social problem by inventing another social service. NCI is
not a social service agency. It is an approach to the restructuring of
people's lives and livelihood. (Gottschalk, 1973).
2. From the very beginning NCI was viewed as a place where black
people might give expression to idea and life styles which are independent
of those imposed by the dominant white society from without, or above.
This meaning of the word freedom which is essential to the building of
a sense of dignity is to be viewed not only in individual terms. It is
a collective enterprise and experience, a goal which, as we shall illustrate below, is much easier to express than to place into practice.
NCI cannot be understood except as a part of the contemporary
struggle for racial integrity, identity, and liberation. If there is
a common ideology which binds the many varied people who have become
a part of NCI then it is this shared vision which, for lack of a better
term, we call black liberation. For the former farm hands, day laborers
and domestics its meaning is very specific and concrete; for black leaders
its meaning is much broader; and for those of us who have come from afar
it is a part of a large vision which includes the liberation of all
people, not excluding ourselves.
3. First and last there is the land. In recent years much has
been written about the need to learn again how to live within the world
as a part of nature rather than as exploiters of it. But for rural
black people who have never physically left the land, who have been
largely excluded from modern technology and are strangers to bureaucratic ways, the call for a return to the land has an entirely different
meaning. For generations they have been squatters, tenant, farmers,
sharecroppers, hired day laborers working other people's land. The
erosion of land ownership among rural blacks during the present century
is a largely unknown chapter in the long sad history of these people
upon the North American continent. But here, at NCI, we are beginning
to reverse the tide. For the first time in their memory, poor black
people can say that this is our land to build and make prosper, and to
hold in trust for future generations.
-966-

The ultimate ecological message is to bring people into harmony with
their environment - their material as well as their social environment.
That, too, is the goal of NCI, to create a community which economically
and socially is whole unto itself, not in isolation from others, but with
the freedom to be maximally self-defining and therefore self-liberating.
The Way It Was
Ideals and goals are beautiful, but practice makes imperfect. The
difficult reality which emerges from a chronic shortage of development
capital, from the imperfections of people and the limitations of knowledge,
from political rivalries and bureaucratic stupidities can make the noblest
of visions a source of incessant worry and recurrent trauma.
Probably most of the problems are unavoidable. How, for example,
does one ask people to take risks who, because of their extreme poverty,
cannot afford to risk? 5 How does one gain the participation of people
in a new town before there is a town and before there are people? How
does one avoid behaving in the manner predominant in American society,
rewarding individual success and punishing failure? How does one with
complete fairness select the first residents for a new town? How does
one reaffirm the principle of social equality while creating a complex
community which requires the recognition of specialized talents and the
election or appointment of legitimizing authorities? Finally, to return
to a theme raised earlier, how does one remain financially solvent and
not sell out one's ideals to satisfy the demands of those who have granted
support?
Since that eventful day in early 1970 when the deed to the land was
formally signed, NCI has survived, struggling from problem to problem
and crisis to crisis:
# The annual payments on the land of over $100,000 have
been an ever present threat to economic survival. Contrary
to plan, the cost of these payments have had to be borne by
farm operations. Yet, to date, the farm has not had a single
profit making season.
# NCI has often suffered from inexperienced management, as
evidenced by inadequate economic planning, poor bookkeeping,
unclear lines of authority, inadequate concern for public
relations, and many other problems attributable to a lack of
management skills.
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# The Title I-D planning grant from OEO was never followed up
by additional OEO funds primarily, though not only, because
of harsh political opposition on the local and state level.
# For several years the annual harvest of vegetable crops was
conducted by college student volunteers (a practice now
discontinued). The institutional conflicts between local
people and volunteers on the one hand, and the cultural
conflicts between black and white college students on the 6
other served as a major and dismaying source of disruption.
# In 1974 a major confrontation developed between "management"
and "workers". The workers on the farm began to seek affiliation with the United Farm Workers Union and to demand higher
pay and better working conditions. Those in management
positions and most board members countered with the argument
that, in a community enterprise such as this, all are one:
there is no place for labor-management distinctions in the
traditional sense.
# A social survey conducted in 1969 among a sampling of 92 rural
black households in and near Lee County indicated that, more
than anything else, these families hoped that NCI might be
able to provide them with a better house (not a job, or money,
or social services.
To date, NCI has been unable to move
toward meeting this major popular demand. There is no way to
estimate how many prospective residents have by this time
become disenchanted.
# The deep seated racism indigenous to the rural South has been
a source of potential or real threat throughout the history
of NCI. When fires broke out in the woodlands there was
suspicious of arson. When commerical dealings with local
merchants are undertaken the prices offered are suspect.
When a local ordinance is enforced or a permit sought, the
exercise of racial bias is to be assumed.
Yet, despite these seemingly endless crises and perennial problems,
and many others too embarrassing and too petty to mention, NCI continues
to live. Problems and crises are not solved, they are outlived.

The Dilemmas of CDC'S
A community development corporation has been defined as "an
organization created and controlled by the people living in impoverished
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areas for the purpose of planning, stimulating, financing, and when
necessary, owning and operating business that will provide employment,
(Faux 1971:
income and a better life for the residents of these areas."
29). CDC'S are business corporations with social welfare objectives.
As businesses they need to remain economically solvent and, ideally, show
a profit. In the service of their social welfare goals, they must remain maximally democratic and responsive to the demands of their local
constituencies.
Unfortunately, these two goals, business success and community
responsiveness, are frequently in conflict. For example, when at NCI
the good, loyal, but only moderately competent farm manager had to be
dismissed, it became a difficult, drawn out ordeal for the leadership
groups. At other times, when new personnel were hired, there were
occasional charges of favoritism, or even nepotism. And yet, one might
justly ask, "is this wrong?" Is it not fair to assume that more highly
qualified people coming from more distant places neither need nor deserve
the jobs in the way that friends and relatives do?
At the annual meeting of NCI which took place in the winter of 1974,
members were invited by the chairman to give expression to their dreams
for the future of NCI. One of the people arose and courageously suggested
that, hopefully, one day a big factory, perhaps something like an automobile assembly plant might be established on NCI land. There would be
jobs and prosperity for all. Many enthusiastic heads nodded in agreement.
A beautiful dream, they thought. But, no, warned the much more cautions
and experienced chairman. If NCI stands for anything, then it stands for
self-determination and community control. Prosperity at the price of a
return to slavery is the paradise of fools. . . The Chairman won the day.
In the long run NCI must achieve economic independence. The major
donor foundations and church groups are impatiently awaiting this event.
From their point of view this is a costly experiment. We are not always
certain how well they understand and how long they might be prepared to
give their support while the people at NCI search for and find appropriate
expression for their true souls.
In the spring of 1975, a commerical farm management firm was engaged
by some of these donor friends of NCI to conduct a comprehensive business
evaluation of current conditions and future prospects. The summary of the
firm's recommendations concludes with the following paragraph: (Evans,
1975).
From our point of view, NCI defies all laws of economic
survival. It should not be in existence because it is
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highly financed at 8 - 9% interest; directed by committees,
managed by a preacher and a former Extension agent, and
operated by a group of poor individuals, some of whom are
illiterate. There is no way such a combination can survive;
but it has, it is, and it will survive because these people
want it to succeed.
The Planning Process
To the extent that social planning has reference to the design of
future reality, it has little relevance to what has occurred at NCI.
At best, the plans and ideas projected by the Exeter and Atlanta groups
served to provide an initial source of inspiration. They specified an
abstract communal idea which continues to serve as a symbolic rallying
point, but rarely as a practical guide for decision or action.
But planning is more than designing; it is also doing. Social
planning is not simply planning for, but rather planning with people,
involving them maximally in every step of the action. In NCI this has
been the explicit planning strategy from the very beginning. Thus, all
meetings of all groups and committees have been open to all interested
individuals, and broad participation has been encouraged, often at a
severe cost to efficiency and order.
Especially in the early days, this process often left the author
with a sense of utter bewilderment. What had been decided? Indeed, what
had been discussed? Over the years board meetings became better organized
and the author's ear more finely attuned. Today, these meetings are more
regularly in the control of the more experienced, more skilled members of
the group. But even now, when decisions are made, one never knows whether
they will be acted upon. The decision making process remains largely a
learning/teaching experience. In effect, the real operational decisions
are made not in meetings, but in living and doing. Beyond this, the key
decisions affecting the life and death of NCI continue to be made either
completely externally, e.g. in the offices of the creditors and the large
donor foundations, or by members of a small executive group.
The familiar, allegedly rational, planning paradigm leading from
problem definition to selection from among alternative solutions, to
implementation, and then to the evaluation of results has rarely applied
to NCI. (Lippitt, 1958: 123; Gurin and Pealman, 1972:62) In large part,
long range planning and careful decision making have been forced to give
way to the frequently recurring need to respond to crises. Often there
have been no real options, only imperatives which forced decisions. At
other times, some of the most important decisions seemed to be made more
in the light of faith than knowledge. Thus, when in 1969 the board of
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NCI agreed to the purchase of 6000 acres in Lee County, thereby undertaking a financial obligation of over a million dollars, there was little
attempt to plan ahead and to determine how the annual payments might be
met. On all traditionally rational grounds it was a fool-hardly decision.
And yet, it has turned out to be one of the most crucial and best decisions
that NCI has made. Within the present political climate in America, it
is unlikely that one of the most powerful insurance companies in America
would foreclose on the mortgage of the largest black landholding in the
country. Given the very size of NCI, how can the major charitable foundations in America dare to let it fail?
From the time of his earliest involvement, the author's primary
role has been that of idea-man, advisor, friend, and occasional publicist,
fund raiser, grant writer, and social researcher. He has been a member
of the board of directors of NCI from the time of its inception. He has
never been a formal employee of NCI and has never asked for, nor received
any payment from the organization. The author resides not in Lee County,
but in Florida, some 100 miles away.
There has always been a generalized mistrust of "experts" among the
leaders of NCI. It derives from an intuitive sense that experts, even
when they are well intentioned, tend to exploit, to misunderstand, and
to impose their own values in a manner that does violence to the ideals
of NCI. Rev. Sherrod, who has served NCI as the major leadership force
almost since the beginning, has consistently insisted upon a policy of
radical self determination. According to this view, the people must learn
from doing, often from doing and failing and then trying again, with minimal
interference and advice from the outside. Thus, if decisions are made by
the board and not acted upon, it is because there has been insufficient
popular readiness for action. According to this view, the success of NCI
is to be measured not in terms of monetary profits or other easily
measurable accomplishments, but rather in the personal growth, in the
sense of self-confidence and dignity of the people.
Perhaps this sounds like rhetoric and yet there is ample evidence
that NCI has conducted much of its business in the shadow of these principles.
The fact is that the success of NCI, in the traditional sense of the word,
has been severely constricted because of this approach. More than once has
this policy cost heavily in financial terms and alienated well-intentioned
but impatient friends.
Within the context of the quasi-caste system which continues to
characterize most of the rural South, the word of the "man" (i.e., the
white man) is experienced by most poor blacks as the expression of an
absolute. That is the "man's" word and the power that is implicit within
it is experienced as a fact rather than as an expression of opinion, or an
idea. 7 The presence and the words of the author, one of the few white
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persons on the board of directors of NCI, have inevitably been received
within the light of this experience. In theory, the danger rests at
both extremes, either to accept the word of the white man uncritically,
or to reject it out of hand. In this setting, whereas all members of
NCI have consistently behaved in relation to each other (though not to
the external world) as if this cross-racial issue had been fully resolved,
in effect, it remains only a few inches beneath the surface. For each
individual, depending on his particular experiences, background, and
personality it continues as a different, unspoken problem.
The author began his association with NCI with a view of himself as
a moderately experienced social administrator, social planner, and community
organizer. He somewhat naively produced endless pages of plans, organizational models, and programmatic suggestions, hoping that one or another
of these might take root or serve as the stimulus for new ideas or
alternative approaches. Perhaps in some small sense that has happened.
Yet, over the years, he has learned to assume an ever less assertive
role, volunteering only specific, circumscribed skills, such as in proposal writing or in public relations. In meetings his approach has now
become less one of submitting suggestions and plans, than aiming to remain alert to the opportunity to lend support to initiatives taken by
others and of raising pertinent, but overlooked questions.
The short range effect of the social planning process has been to
precariously keep NCI afloat, while providing exceptional opportunities
for what Friedman (1973) has called "mutual learning", benefiting a
relatively small number of rural people, black community leaders, and a
few stray sheep (such as the author) within a unique experimental setting.
• . .But, one day soon the whole enterprise may really take off and then
become a part of a model for the much needed rural renaissance in America.
(Toward a Platform for Rural America, 1975).

Conclusions
It might have been easier if the federal government had sold NCI
some if its lands at $2.00 an acre, much in the way that it sold land to
white homesteaders in the 19th Century. (Public Land Law Review Commission, 1968). It would have been easier if the government had helped
to establish a community development bank which makes low cost loans to
small farmers and entrepreneurs, similar to the community development
8
banks that the U.S. Government helps to sponsor in third world countries.
If, as a result, sufficient front-end capital had been realized then a
successful, self-liquidating housing program might have commenced at NCI
years ago. (Kirshner and Morey, 1973). If the USDA had a different
approach to small farms and if it were institutionally less racist
(Marshall and Thompson, 1975) then everything would have been easier...
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But it has not been so, and it will not be as long as most of the
people in this country continue to overtly believe in inequality. For
the present, the society is so structured that even where public actions
are taken to ostensibly assist those who are poor, invariably the rich
get richer and the powerful gain power. That is why radical initiatives
must primarily emanate from action which includes the people at the roots.
Sadly, for the moment, many of the poor, too, share in the belief in
inequality. Only when we begin to see changes in this outlook, only
when poor and unfree people 9 begin to develop practical images of
liberating institutional alternatives that meet the need of their lives,
can we, together with them and as a part of them, begin to consider how
to faithfully restructure the entire society, and build the New World.
The following are some of the major practice lessons that we have
learned, to date, from the experience of NCI:
# In working at the grass roots the planner/organizer must think
and act in a manner which betrays his/her sincere
conviction that she/he has at least as much to learn as
to teach.
# The planner/organizer must never allow him/herself to
forget that what for the organizer is another project,
for the people is their life: a particular project may
fail, but life may not.
# Non-coercive, radical social change is a long, tiresome
process requiring great patience. Progress is not to be
measured in months or years, but in generations.
# In radical organizing among poor people survival itself
sometimes becomes the major measure of success, not specific
outputs. Out of survival over time may come the kind of
individual and collective change that gives meaning to the
entire effort. The practical result is likely to be one
which is very different from that which had originally
been intended.
# The planner/organizer must have faith and trust in the
people. This trust must exceed even the trust in his/her
own knowledge. Especially poor people have a phenomenal
capacity to cope in the face of adversity, one which far
exceeds in importance our ability to help or to advise.
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Notes

1. The Southwest Georgia Project is an offshot of SNCC. It
predates NCI in Southwest Georgia and has, on the whole,
a more direct, politically activist orientation. NCI was
built, in large part, upon the social and political foundations created by SWGP.
2. In recent years some of the kibbutzim have begun to modify
their original position with regard to children's houses.
3. For a more comprehensive discussion of the community land
trust see, The Community Land Trust (1972).
4. The Jewish National Fund (JNF), created more than 70 years
ago, functions like a community land trust. All kibbutzim
and moshavim in Israel are built on land leased from JNF.
5. It is naive to think that poor people, because they are
poor and have little to loose, are willing and able to take
risks.
6. A black African observer, due to his marginal role, was
in a unique position to report on these events. (Akingbade,
1972).
7. I am especially indebted to James A. Goodman, who read an
early draft of this paper, for this interpretation.
8. In 1971, Senator Proxmire introduced legislation to this
effect. (The National Community Development Act of 1971).
9. In this instance, the reference is not only to poor, rural
blacks, but also to poor Whites, Chicanos, Native Americans,
women, old people, indeed to that true majority of society
which is, in effect, not yet fully free.
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.REACTIONS TO THE STIGMATA OF INNER CITY LIVING
JEROME KRASE
BROOKLYN COLLEGE OF THE CITY UNIVERSITY OF NEW YORK

ABSTRACT
This paper discusses the problem of living in a stigmatized
inner city community. The reactions of residents are categorized into "Four Moral Careers", and implications for the
community of each career are discussed. Major attention is
focused upon the "activist" career which aims to overcome
the stigma of the community. The activists are discussed
and described through the use df materials from intensive
interviews of local community leaders who have tried to
cope with the stigma of the area. Some suggested implications are made for the application of the ideas presented
herein to urban research in general and the provision of
social services in the context of stigmatized inner city

communities.

There are many problems that residents of inner cities in
America must face, and hopefully overcome. The usual litany
of personal and collective difficulties reads; poverty,
crime, discrimination, housing deterioration, etc.. These
are all "obvious" problems. One might say that they are
part of the "c mmon sense definitions" of our central city
neighborhoods.? There are many other problems. One that I
feel is equally important to those noted above, but not
quite so obvious, is the social "stigma" of living in an
inner city community itself. A major difficulty of those
who wish to provide services for inner city residents,and
to motivate them to try to solve their problems, is to convince them that improving their own personal, or group,
local situations is worth their effort. People who live in
many city neighborhoods are likely to express the belief
that improvement in their position in life must come with a
respective geographic movement. This is not only a common
perception of those who live in the poorest neighborhoods,
but also of those who reside in what are considered "non-
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elite" areas of the city in general.
Even cities, per se, are viewed by many as "traps" from
which they must escape. This feeling promotes urban to suburban flight for the middle-class, as well as the constant
intra-city migration of lower-class and minority group members, who appear to be incessantly moving away from them2
selves, or others who they see as equally "polluting".
They do this as soon as the opportunity presents itselft
usually connected to the flight of higher status groups away
from them- so the chase proceeds across our urban landscapes.
A major consequence of this chase for lower-class and minority groups is that they seldom establish relatively permanent territorial bases from which to organize for effective
political action. Such action could conceivably lead to
better conditions for the groups involved. The "chase" also
provides ample opportunity for abusive real estate practices
and other exploitive economic activities that further disable inner city residents, and fosters the growth of largescale urban deterioration and instability.3
INNER CITY STIGMATA
I am not suggesting here that people be falsely persuaded
to stay in low-income ghetto areas, for example, because
they are paradises. I am suggesting that there are many
inner city neighborhoods on the brink of decay that are
worth saving or preserving. Something must be done before
they develop into ghettoes due to the lowered evaluation of
them in the eyes of the general public, and the indigenous
people themselves.
Sociological theorists and practitioners are constantly
on the look out for concepts that are useful in understanding, as well as solving, social problems. Erving Goffman
has provided such a concept that has been extremely valuable
in the area of social deviance, but until the present has
not been applied to the area of "urban" problems. The concept is that of "stigma". Goffman noted that the term originated with the ancient Greeks who occasionally disfigured
deviants in order to allow the general public to visibly
recognize transgressors. The term evolved into meaning a
bodily sign that exposes "something unusual or bad about
the moral status of the signifier" (Goffman, 1963:1-2).
Today the term has a wider meaning and is applied more to
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the disgrace itself than the physical evidence of it. Stigma
is then a negative dimension of personal identity, and it
informs us (when we know about) of the decreased moral worth
of the stigmatized person.
Social stigmata are not limited to "deviants" in the usual
sense of the term, e.g. criminals, etc.. Living in a densely
populated urban area is also deviant from the "normal", or
at least the "expected" version of proper American community
life. Our society's traditional anti-urban bias has a great
deal to do with this negative perception of city life, but
there is more to it than this. Nonwhites and tie poor are
also treated as deviants, and are stigmatized.4 When a city,
or parts of it, become a home for such people the general
anti-urban bias (pro-rural and small town) is given another
dimension. Places that are classified as nonwhite or "changing" communities can be stigmatized as well as people. For
example in Brooklyn, New York there is a large densely 5
populated "Black" community called Bedford-Stuyvesant.
Most outsiders believe that because it is Black, the whole
area is one large, low-income ghetto, but it is not. There
are many middle-class, relatively stable, architecturally
and historically important areas within the boundaries of
the larger community. These smaller neighborhoods almost
invariably suffer economically, socially and politically
because of the stigma placed on nonwhites and the territory
they occupy. What people think they know about a community
is often more dangerous to it than what they do know.
THE MORAL CAREERS OF INNER CITY RESIDENTS
The possible reactions of individuals to neighborhood
stigmata are our next concern. The examples employed in this
section of the paper were gathered as part of a larger study
of community organization I conducted (and am still conducting) in Central Brooklyn which began in 1969. The particulag
neighborhood I report on is called Vander-Parkview-Gardens.9
Between 1960 and 1970 the population of the area changed
from one that was predominately white to one that is predominately nonwhite. During this time the neighborhood also
began to experience some of the "expected" urban problems
that are associated with racial turnover, such as blockbusting and decreases in normal city services. These events
provided me with the opportunity for recording and analysing
the reactions of inhabitants (both dominant and newcomer) to
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changes they actually experienced or merely anticipated.
Fortunately for the community those that expected the worst
(and some even would have welcomed it) have been dissappointed. The reasons for the survival of the community are
more extensively discussed in one of my earlier papers
(Krase, 19 7 4), but have to do in large measure with the
activities of some of the people to be discussed below.
We might think of the patterns of behavior that result
from living in a stigmatized environment as "moral careers':
Goffman notes that :"Persons who have a particular stigma
tend to have similar learning experiences regarding their
plight, and similar changes in conception of self- a similar
'moral career' that is both cause and effect of
commitment
to a similar sequence of personal adjustments.",(1963:32).
Different moral careers are essentially differential adjustments to the imposed stigma due to the fact that people
who have the same stigma may not share other important
social attributes.
I have discovered at least four general categories of
adjustment to the stigma of inner city neighborhoods- "Four
Moral Careers of Inner City Residentd;
1. The Unaware- Some people, such as recent immigrants to
the inner city, are unaware of their stigma, or if aware
of it; they do not "appreciate" it due to a lack of socialization in regard to American community values. Others,
like those who have lived in low-income ghettoes for all of
their lives, have so internalized their stigma that it is
an unconcious part of their personality. Identity problems
occur for them only on those rare occasions when they confront "normals". These are two types people who dissolve
into the mass of the "polluted" of the city's worst slum
neighborhoods. Some social scientists have "romanticized"
their day to day lives, as earlier writers have written of
the "obviously" contented European serfs, and in our own
country; the "happy" slaves of southern plantation life.7
It should be noted that the adjustments that these people
have made to their environments- their own cultures of community, have furthered stigmatized them, because the comunities they they developed are viewed as "abnormal".
2. The Failure- The "failure" is the person who accepts the
stigma of the neighborhood in which he or she lives, and
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aspires to the community ideal, but who is unable to move
away to "better" surroundings. Failures are also socially
and psychologically unable to blend into the changing, or
changed, community. The elderly are a major component of
the residential failures in American cities today. Others
are the unemployed, and people who are otherw se handicapped in their pursuit of the "American Dream".
There are
two dangerous types of "failures". One aims to destroy only
the self. The other tries to destroy the community. Both
types attempt to disassociate themselves from the "new"
community, and to show through their actions that they are
not a part of it- that they do not "belong" there. Listening to the conversations of these people on the sidewalks
and in the local stores, they can be heard "talking down"
the neighborhood and playing up its stigma. They also provide themselves with excuses for being "trapped" in the
area such as; "I can't afford to move now, but when I get
my raise..", and, "I'm only staying here because my rent is
so low." The reason why some failures attempt to destroy
the community by their talk or their actions is that to
them "their" community has been polluted or desecrated.
They engage in self of neighborhood flagellation as a way
to atone for their sins and to purify the territory. 9
These people in Vander-Parkview-Gardens cause community
organizers and other activists a great deal of difficulty.
They are the constant bearers of bad news about the community, and are unwilling to cooperate with improvement activities. They also mock the efforts of their neighbors to,
for example, "fight city hall". One example of the destructive actions of failures might be instructive. In New York,
and other cities, there has been a growth of block associations (small scale community organizations) in the inner
city which engage in many activities to promote community
spirit and to improve physical surroundings. On one block
in the neighborhood an association scheduled a "sweep-in",
e.g. a cooperative effort to clean the street and clean
out basements. In order to do this they closed off the
street to traffic, and they also had a party afterward to
reward participants. Several "failures" who lived on the
block complained to the police that the activity was a
"public nuisance" and demanded that it be stopped.
3. The Achiever- The "achiever" accepts the stigma of the
neighborhood and aspires to the community ideal, and has
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the means to escape to a "normal" community. These people
form the ranks of the "mass" or "staggered" flight from the
neighborhood. They present a danger to the community in
large measure because they care little about who replaces
them. To them the area is already a "lost cause". Their
slight sense of guilt for their part in the injury they do
to the community is shown by their reluctance to let their
"friends" know about their intention to leave. They talk
down about the neighborhood before moving away, but their
neighbors usually express surprise when they are gone. It
is during this period; shortly before they move, that they
often exaggerate the negative condition in the area, and
the positive qualities of other places.T v The actions of
one such "achiever" that came to my attention might serve
as an extreme, although not unusual, example.
The "achiever" was selling his house on a city block of
one-family homes but refused to allow his neighbors, who
had prospective buyers for the house, to contact his real
estate broker. The seller was white and most of the neighbors were middle-class Blacks who were afraid that the
building would be turned into a rooming house and thereby
"ruin" their block. Selling the house to a speculator or a
rooming house operator would not only bring a higher price,
but such buyers also have an easier time raising money for
the purchase price. The reason for their relative ease in
purchasing homes is that Black or "changing" neighborhoods
are invariably "red-lined" by banks. Ordinary people who
could be an asset to a community are therefore virtually
prohibited from moving into the area. The seller, convinced that the neighborhood had already "gone to the dogs",
thought only of his own financial needs and sold the house
to an agent who promptly converted the house for multi-family use.
This type of conversion increases the density of
a block and helps along the self-fulfilling prophecy about
changing communities.
4. The Activist- The "activist", oddly enough, accepts the
stigma of the area, and the ideal version of the American
community. But, they differ from the others by trying to
prove that the stigma is inaccurate, unjustified, or they
endeavor to improve the community in ways that bring it up
to the standards of the "normal". They use moral appeals
to insiders and outsiders to help prevent the further deterioration of the stigmatized community. These actions can
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take place on an individual, or organized group level. The
individual efforts are inspiring; such as the Black woman I
interviewed who swept her sidewalk and kept her property
immaculate because she "knew" that her neighbors would be
morally bound to follow her example. But, it is the organized efforts of community groups that hold out the greatest
potential for maintaining inner city neighborhoods.
The methods for removing the stigmata are derived from
the model of the ideal normal community. The activists, if
we were to use Robert K. Merton's often cited structural
paradigm, are not "Rebels" but "Conformists" (1 9 68:185-214).
In fact all except the "unaware" in the inner city accept
the community values, or goals, of the dominant society,
and the legitimate means for attaining them. The activists
however, claim to be able to be "normal" in a "deviant"
setting. In the stigmatized community though, it requires
a great deal of effort and skill to "pull off" a normal
performance because the stage on which the actors perform
is full of ideological booby traps and obvious social descrepancies.ll
THE SPECIAL CASE OF ACTIVISTS
Because of the importance of the "activists" to the Vander-Parkview-Gardens community, and communities like it
across the nation, I feel it necessary to discuss them,
their actions and motivations in greater depth. Data on
them was obtained via participant observation in the community for more than five years. (I was a local activist
during this period and continue today as an "advisor in
residence" to many community groups in Brooklyn.) Their
activities are for the most part a matter of public record,
but the most interesting and revealing data was gathered
during intensive interviews of 15 community leaders. Each
was questioned for a total of between six and 12 hours; two
or more three hour sessions. The responses were taped, transcribed and later analysed. The quotes which follow are
verbatim and therefore evidence grammatical errors. As in
the case of the neighborhood name, all persons and places
have been given pseudonyms. Because of space limitations I
will focus on four of the most active and prominent community leaders.

In every case of community activism some real or imagined
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negative change in the status of the community stimulated
the person to engage in community actions. The same change
sets off the movement of the "achievers" out of the area.
Below are the encapsulated experiences of two local Black
female activists:
Activist 1.; Well my husband wanted to buy and we went to
the real estate people. I didn't care about the schools
because my children were in high school and didn't have
to go in the area. I was interested in seeing what kinds
of people were outside, so I didn't look too much into
the community when we moved in. The apartment house across the street is Puerto Ricans, Italians, Irish, all
kinds... I didn't like the house but my husband said,
this was something 'I really like'. So I said,'alright',
'You don't like it, we can move again, that's all'.
Well first of all it was mixed.. .and at the time it was
nice, but what happened was people began to move out.
The first time I was there it looked like a community
because it was a mixture, and you could see the beautification; the scenery. The people seemed to be getting
along fine. They were friendly. They were sitting outside
and when you passed they said,'Hello'. You could see the
families.. .at the beginning it was clean... everybody was
trying to out do the other by keeping it clean. So after
we moved in things changed. People began to get careless.
Activist 2.; I moved into the area because I was informed
the area was a strictly static inter-racial area. After
we were here a while I began to notice more whites moving
out and I became concerned because I was orignally from
'Bed-Stuy' (Bedford-Stuyvesant), which was a beautiful
area, still is, but the minute a black family moved in,
a white moved out, or ten moved out.. .An I didn't want
to see this happen to this area because we had so much
invested in the area to see this happen.
Although as we would expect, the white families who would
purposely move into an "integrated" community would be likely
to exhibit the moral career of activism, the fact remains
that they must deal personally with the problem of their
chosen community's stigma, as evidenced in these excerpts
from interviews,
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Activist 3.; Everything was good (after they moved in),
although the reactions one gets from Queens' residents
when one says that one is moving to Brooklyn are so horrendous, and so depressing. And 90 percent of them are
euphemisms for one thing (Blacks). From the postman to
the man in the delicatessan: 'Brooklyn?', 'What kind of
neighborhood?', 'How is it over there?', and just constant wherever we went we got that. The guy who took down
the lighting fixture; 'Is it all right over there?'.
Reactions of Friends: They all have been very impressed
and we think that we scored a few points. They're impressed with the block. Of course we made a big issue of
showing them the block. And they are impressed, obviously
with; number one the house, number two the price, number
three the block, and number four that our child is in
public school, and that the whole neighborhood seems to
be working, and maybe it isn't quite a blackboard jungle
or whatever.
Activist 4., Reactions of Friends: So far only about four
or five people have given me praise. One of them is a
typical suburban couple who live now in the city, but
can't wait to move into the suburbs because New York is
so bad, and the suburbs are so good. So they would never
move into the city. Another is the type that would want
to live in the Canarsie or Mill Basin areas (two allwhite Brooklyn neighborhoods).. .You know, with flashy
furniture and wall-to-wall carpeting and that sort of
thing. 'You have to have a Cadillac.' And, they would not
want to live here because it is not a fancy area, or a
well-known area.
A lot of them are afraid. Right away they think that because there are a lot of blacks living here that it has
to be full of drug addicts and dangerous to live here,
and automatically they figure that the homes are broken
into.
Although many of the kinds of things that activists in the
Vander-Parkview-Gardens area engage in are similar to those
of community groups in any location, the ultimate goal of
community projects here is somewhat different. They are designed to combat the stigma of the community in order to convince stable families to remain and to entice "suitable"
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replacements to move into the neighborhood. The ideal "normal'American community is organized, clean, beautiful and
has a venerable history. The activists plan community events
such as meetings, street fairs, demonstrations, etc.. They
have a community newspaper to spread the "good news" about
the area, as a counterforce to the bad news that is so
much a part of city life. They organize tree plantings,
beautification contests and block sweeps. They research the
history of the community and seek out local notable residents to bring proper recognition to the community. All
these things they do with the hope that their "significant
others", and themselves, will believe that their community
is worth saving.1 2 The following is, I believe, indicative
of the desired effect of the activists' efforts. Commenting
on what she believed a house tour accomplished for the welfare of the community, Activist 2 responds:
For one thing this is beautiful area, and it convinced
people that the houses weren't shacks, and that this wasn't a decrepit area.. .We are an inter-racial community.
We are, and still are, stable, middle-class, and of
course we have our poor people too.. .but, the people who
did buy into the area, the blacks that buy houses, they
have improved on them, which I have been told by whites
who have remained; that they have improved on the houses
both inwardly and outwardly.
IMPLICATIONS AND APPLICATIONS
In providing financial and other social services to residents of the inner city it is important to realize that
these people live in a negatively defined social environment. This environment affects their self and group image
as well as their motivations, and methods, for self improvement, when the opportunity for improvement arises. To some
degree comprehensive and lasting solutions to their problems
require the upgrading of their situations, not only physically and objectively, but symbolically and subjectively as
well.
The majority of the people who reside in Vander-ParkviewGardens are not poor and disadvantaged, yet they suffer
because their community has been stigmatized. One need only
magnify several times, the problems of these people in order
to understand what people who live in low-income and minor-
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ity group ghettoes (including public housing) suffer due to

their location. "Problem" families and individuals need residential stability. Their constant relocation creates overwhelming difficulties for children, for example, who jump

from one school to another, often in mid-term, and are required to make new friends at every landing along the way;
The stigma of their neighborhoods also reduces the desire

of people to make lasting friends and neighbors who are so
important for day to day living among the poor. Given the

stigma of some local communities it is not surprising that
frequently in such areas, despite their social class and
ethnic homgeneity, there is little social solidarity. People
are not planning to stay in the community, but are hoping to

move away. One does not build personal and familiy ties to
a neighbor who is seen as "undesirable".
Low-income housing is iDso facto stigmatized and undesirable for those who live in it. The constant failures of lowincome housing projects in American cities testifies vividly
to the lack of concern that residents have for what outsiders believe they should be "grateful". Living in lowincome housing is a constant reminder that one is a "failure
The institutional look of the projects, even if brand-new or
innovatively designed, cannot hide the fact that they exist
for those who could not "make it" on their own. The general
stigma of public assistance has therefore an environmental
corollary. Familiarity with the ideas presented in this
paper should be helpful to practitioners who are often faced
with the apathy or hostility of low-income, or minority group
people, toward their local environment. They cannot be expected to take pride in a community that has been defined and
labelled as a "community of failures".13
Also, others who are similarly trapped in residences such
as nursing homes, orphanages, etc.. can be expected to have
equivalent negative reactions and attitudes toward their
physical and social surroundings. It is only the "defeated"
person for example, who does not try to escape from his
prison, or does not try to destroy it. The effectiveness
of half-way houses and other "community facilities" for the
treatment of social problems also should be reconsidered in
the light of the ideas presented herein. It does little good
to provide community-based residential facilities or treatment centers in already stigmatized areas, and one should
realize that the facilities themselves are stigmata for those
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who use them, and for those who live nearby. It is quite
understandable therefore that residents who think well of
their community (activists as one type) will fight against
the "invasion" of social service facilities into their community space.
The aim of this report has not been to offer easy solutions to the problems I have raised. I only wish that my
discussion will serve to stimulate research and debate,and
perhaps through further research and investigation,viable
solutions will be found. Ultimately the stereotypes of
inner city and minority group communities must be changed
via the judicious use of the media, and the educational
institutions, and that the "real" problems of crime and
deterioration where they exist be corrected. If not, the
self-fulfilling prophecy of racial or ethnic change, and
"inevitable" deterioration of city neighborhoods will continue to operate to the detriment of the poor, the near poor,
and even the middle-class.
If unchecked the process may

turn whole cities into "communities of failures".
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ABSTRACT
The movement to professionalize social work practice
has had few enemies. It has resulted in limited benefits
to practitioners, primarily in the areas of status and
remuneration. It now appears that this limited progress
has carried a high price. Because of social workers'
claims of professionalism, they find themselves vulnerable to tests of accountability which are probably
unreasonable, given the context of the field's everchanging practice arena.

The current emphasis on accountability has just
destroyed the last rationale for social work to continue
its interminable drive for recognition as a profession.
Accountability, as referred to in this article, refers
to current pressures from governmental and other funding
agencies to demonstrate that money is well spent in
social service programs. It raises the central questions
of efficiency and effectiveness, i.e., how cheaply and
how well are social agencies accomplishing their avowed
objectives?
The questions of efficiency and effectiveness, those which "any scientifically based profession
I
would ask itself," are questions which threaten the
very existence of social work and have pushed social
workers to new heights of defensiveness.

-1011-

Social work practice's romance with the nebulous
status called professionalism is not a recent affair.
2

The oft-quoted discussion of Abraham Flexner was published in 1915. Social work was viewed as aspiring,
but falling short of criteria, particularly those of
educationally communicable techniques, individual
responsibility and scientific literature. Greenwood
in 1957 observed that social work was still "seeking
to rise within the professional hierarchy, so that it,
too, might enjoy maximm prestige, authority and
3
monopoly which presently belong to a few top professions."
Gartner in his in-depth comparison of social work with
medicine, law and education, concluded in 1975 that "the
argument is still going on and social work is still trying
4
to rise in the professional hierarchy."
It has rarely been suggested in social work literature
that professionalization is anything but desirable, both
for those served and for social workers themselves. While
many authors have identified conflicts created by pro5
fessionalism, generally, suggested solutions have been
in the form of treatment techniques or compromises rather
than in the abandonment of efforts toward professionalism.
Blame for professional dilemmas has often been projected
upon "other professions" or the public-at-large for not
having granted recognition to social work. Despite the
6
fact that a recent study concluded that monetary rewards,
recognition by "other professions" and by the society at
large offer far less satisfaction to social workers than
their work itself, there has been little suggestion that
continued efforts at professionalization may be dysfunctional.
Who has benefitted from social work's marginal
achievements in the professionalization thrust? What are
the consequences of present professional claims in relation to accountability pressures? What should be social
work's position in relation to professionalization in the
future.
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Our Prime Beneficiary:

The Client.

Those who social workers seek to serve, clients,
should have benefitted most from professionalization.
But the client is a person or group who, experiencing
discomfort, will take help where and in what form he
can find it. He may accept assistance from a professional social worker, relative, neighbor, beautician
or bartender - he could not care less about the helper's
relative degree of professionalization.
But, professionalism has affected the ways in which
social workers can help. In social casework settings,
"benefits" to clients have included such innovations as
"appropriate professional dress," highly polished desks
(with single plastic rose), thick carpet, and multiple
extension telephones (which, paradoxically, allow less
access to the professional social worker than the single
line of his less professionalized predecessor). In
medical and psychiatric settings, the client has encountered efficient receptionists and rigid appointment
schedules which have served to deter him from seeking
help. He has been made increasingly more aware of the
differences in status between social worker and client
and met with real or imagined class barriers which
sometimes inhibited more than aided establishment of
productive treatment relationships. Naively, the
client has assumed that clinical social work professionals
have and dispense highly specialized knowledge of human
behavior and give informed advice in a straightforward
manner; he has been frustrated by encountering reflective
responses, thoughtful questions and obsession with self
determination.
Clients seeking social change have tended to
reject the professional community social worker as being
too establishment-identified, too noncommittal and too
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unwilling to get his hands dirty. As with clinicians,
professionalism has, in many situations, tended to
alienate the very group of people that social workers
seek to serve.
The Public-at-Large. That large group of persons
who are neither client or social worker have been
largely unaware of or apathetic toward social work's
attempts to professionalize. Those who continue to
perceive all social workers as people who take the
working man's money and distribute it to those who
would not work cannot be expected to be any more
positively disposed toward social workers than to
those they serve; they are all lumped into a conspiracy
of professional thieves.
Others have accepted a broadening definition of
professionalism which has occurred and, if pressed,
would acknowledge the claims of social workers along
with that of professional mechanics, hotel managers,
realtors and plumbers. They have no particular
emotional involvement in the movement one way or the
other because "nowadays, everyone thinks that he's a
professional."
To many others, professionalism can legitimately
only be claimed by physicians, lawyers, clergymen and,
perhaps, educators. They have dismissed others as
imposters. On occasions when they have needed to
encounter clinical social workers, they have conceded
lip service to professional status but, through their
actions, disclaimed recognition of social workers as
"genuine professionals." They have patiently attended
family interviews with social workers and tactfully
sought a pause to ask when they could see the doctor.
They have attended meetings when both physician and
social worker were present, half-heard an insightful

-1014-

comment by a social worker and turned to the physician to
see if it was correct. Through their withholding of
deference they have betrayed the fact that, all claims to
the contrary, they have not acknowledged clinical social
work to be on a professional level with "real" professions.
Community social workers have encountered similar
resistance by the public-at-large. While legislators may
go through the motions of receiving input from social
workers, suggestions are most frequently ignored. Economists and political advisors often carry much greater
influence when decisions are ultimately made.
Social Workers Themselves. If benefits to others
have been missing, surely social workers themselves must
have gained from the push toward professionalization. One
might expect that a new esprit de corps, a firm sense of
loyalty and unity of purpose might have developed as it
has among doctors and lawyers. Yet disenchantment with
professional organizations and splinter group formation
are much in evidence. The inclusion into the National
Association of Social Workers of Bachelor level social
workers as beginning level professionals has divided
more than unified social workers. Those who oppose this
movement and those who strongly advocate it have, paradoxically, one characteristic in common--they may both
be motivated by attitudes characteristic of those seeking
to be professionals! The former group has viewed the
need to "uphold and upgrade standards of quality" in order
to achieve additional professional recognition which can
result from restricting membership to those with highest
educational credentials. They are incredulous that nonMSW's are recognized and see this as a "watering down"
which can only injure the uphill fight for professional
status.
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Ironically, concern with professionalism may also
explain the efforts of those who seek to broaden the
recognized base of social work practice. Unlike law
or medicine, social work is "early ceiling," i.e., it
permits individuals to achieve peak earnings and
positions of authority within organizations at a
relatively early point in their careers. A characteristic of persons within early ceiling specialties is
that they tend to move in the direction of professionalization, and to make their work more attractive by "raising
the ceiling." They professionalize by creating levels of
status, they coopt others to become junior professionals
to whom they can delegate the less glamorous, routinized,
tedious tasks which are performed in an envirormnent of
relative certainty. These beginning professionals thereby
free up time and energy for the senior professional who
can then occupy himself with the more esoteric areas,
one-time-only decisions and latency functions. The wish
to establish a Bachelor's degree of beginning practice
might be explained as an effort to professionalize among
persons who feel the stifling effects of an early ceiling
field and seek to raise the ceiling through greater professionalization of their own roles.
If unity has not been a benefit of professionalization
to the social worker, then job satisfaction m~ght be expected to have occurred. Yet Meinert's study indicated
that those areas where social workers achieve the greatest
satisfaction relate to the nature of the work, a potential
source of satisfaction not reserved for those who are
professionalized.
I must be honest; the movement toward professionalization has resulted in some gain to social workers. It is
probably valid to conclude that at least some of the
progress toward a living wage and status recognition which
has occurred in recent years can be attributed to attempts
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to professionalize. Social workers have been at least partially successful in convincing administrators that a psychiatrist is not worth four social workers and that, even
if the same dollar amount will now support only two or three
social work salaries, social workers also contribute unique
and valuable perceptions and skills. These are no small
achievements which, in themselves, may suggest that the
whole effort was worthwhile. Yet, just when progress has
begun to justify the professional movement, the age of
accountability has dawned and brought with it a high price
for our claims of professionalism.
Professionalization and Accountability
How has accountability provided a final, devastating
evidence that professionalization is social work's enemy?
Into what trap have social workers allowed themselves to
be led?
In allowing social work grudging, partial recognition
of professional status, government agencies and other
sources of funding with a predominantly business orientation
have expected that professional standards of accountability
will be applied. Until recently, it has sufficed for social
workers to say that they believe this existence to be
justified and that they maintain their own standards of
effectiveness and quality control. But recent accountability demands will not allow professions to merely describe
what they do9 and reassure funding agencies that they are
doing it well. They must demonstrate in empirical terms
that they are effective in goal achievement and that they
accomplish this in an efficient (economical) fashion. What's
more, they are held accountable for errors, waste, and malpractice of the professional skills which they claim to
have. (Physicians are, of course, keenly aware of this
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jeopardy; realists among them have sought less grandiose
alternatives to the medical model).
A simple, two-by-two model for evaluating goal
achievement drawn from organizational theory highlights
the accountability dilemna of social work practice:
8

SITUATIONS AND TYPES OF ASSESSMENT

Beliefs About Cause/Effect Knowledge
Complete
44 >
'0
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Clear

-4J 0
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4-' 0,0
En Mft
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efficiency
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social
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social
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The Thompson assessment model suggests the appropriate evaluative measure based on where an organization
stands in relation to each of two factors, how clearly
defined are its standards of what is desirable, i.e., its
goals, and what are its beliefs (claims) about the amount
of cause/effect knowledge that it possesses. The model
thus sees efficiency tests as both valid and legitimate
for organizations and groups which believe that they
possess cause/effect knowledge and clear standards of
desirability (goal preferences), i.e., professionals.
If social work claims to be a profession, it should be
able to stand up to tests of efficiency. But, as Newman
and Turem observe, "Characteristically, the social work
profession does not define goals in terms of output, but
rather input (for example, casework hours, number of
10
On measures of output, social work
persons served.")
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cannot receive high grades. In a clinical setting, there is
nothing efficient on a unit cost or cost-benefit basis about
seeing a client for forty treatment hours to affect a nonquantifiable improvement in his sexual functioning or selfconcept. Community social work practice can be similarly
unrewarding or unproductive (on a cost-benefit level)
because of environmental factors or limitations in knowledge
within our field, factors that cannot be controlled. Either
area of social work practice is simply not an efficient
undertaking, probably because of a lack of sufficient empirical knowledge, a factor which critics of social work's
claims to professionalism have long pointed out. This is
largely a function of the nature of social work practice.
Unfortunately, just as social workers begin to acquire
knowledge of a problem or situation, they must move on to
undertake new problems and situations created by the needs
of a changing environment.
In order for efficiency tests to be valid (i.e., how
"cheaply" have objectives been accomplished relative to
alternative strategies?) one must be operating in an arena
where computational strategies are possible, tasks can be
delegated to technical levels because of certainty within
the environment, and perfection can be identified. Success
can be evaluated by how close one comes to perfection. This
is of course, not realistic for social work practice, (after
all, what is perfection or ideal efficiency in social work
practice?) but claims of professionalism have put social
workers into a position where high performance on efficiency
tests of accountability appear to be a reasonable expectation.
Even if social workers claim only incomplete beliefs
about cause/effect knowledge but clear agreement on goals,
the appropriate evaluation of goal achievement is only
slightly less rigorous. Under instrumental measurements
they must be prepared to demonstrate the degree to which
they have been instrumental in whatever progress has been
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made. The question of accountability must be, "Has the
job been done, and what percent of credit can we take?"
But how can clinical social workers realistically demonstrate just how instrumental they have been in, e.g.,
the fact that a client now holds a regular job? How
can a community social worker document how much his
efforts have contributed to the fact that a personnel
practice has been modified to eliminate elements of
institutional racism? In the former example, was the
hour a week spent with the client ten or twenty percent
of the impetus for his improved work record? Was it
any factor at all, or did a supportive wife, increasing
yard work responsibilities or boredom provide the driving
force? In the case of the community social worker, were
constituent groups, an enlightened legislator or historical forces responsible for the change in the personnel practice? Did community social workers, perhaps,
obstruct more than help in the change process?
Clearly, there is difficulty in identifying even
the achievement of a goal; isolating the extent of a
contribution to its achievement is often impossible.
Yet, in both clinical and community social work practice,
claims of professionalism have placed social workers in
a position where, if they are allowed to get "off the
hook" of efficiency tests, they can reasonably be held
accountable using instrumental tests.
Social work has made progress in status acquisition and remuneration but now must pay the accountability
price of professionalism. Individual practitioners and
agencies are threatened by accountability demands which
really are unreasonable in light of the nature of their
work but perfectly reasonable in light of claims to
professionalism. Ironically, the upgrading of jobs is
little consolation if the jobs are abolished because an
administrator cannot justify continued funding to support
existence using efficiency and instrumental tests. A
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professionalized agency cannot help clients, social
workers or the public-at-large if it is dissolved because it cannot adequately document that it is
accountable.
Had social workers not sought the "goodies" of
professionalization, had they not claimed professional
attributes of clear goal preferences and, in some
instances, cause/effect knowledge, they would be in a
far more reasonable position today in relation to
accountability demands. They might find themselves in
either of the lower two quadrants of the assessment
model where they would be expected to justify their
existence using social tests, i.e., how good a job are
they doing compared to others? These tests require
the use of a reference group with which to compare an
agency (or person) in regard to goal achievement. It
asks how well one is doing relative to others performing
the same or similar function.
(While the business
criterion, "share of market" may have limited applicability in social work practice where demand often
exceeds service, it, nevertheless, affords interesting
speculation.)
I suspect that social work could identify appropriate reference groups, e.g., psychology, guidance
counseling, religious counseling, or psychiatry in
direct practice areas. I also suspect that much of
social work practice in these areas would emerge with
high grades if social tests were employed, e.g., child
welfare workers are better at adoption services than
are family physicians or gray market attorneys.
Social
workers could also be expected to compare well with other
related helping professions in the counseling and
"therapy" areas.
In community social work practice, reference groups
might be less clearly identifiable but would include
constituent groups, sociologists, clergy, attorneys and
legislators. Community social workers have demonstrated
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as good or better performance than these fields in
affecting social change.
It is reasonable to assume that, in most areas
of practice, social workers could justify their
existence by social tests. If they could not,
accountability would provide an unpleasant, but
needed coup de grace for an indefensible position.
Those who fear accountability and react indignantly to its application of hard effectiveness and
efficiency measurements like PPBS, PERT or MBO must
remember that social workers have, through efforts
to gain recognition as professionals, brought an
untenable position upon themselves. In accepting a
partial upgrading in status and salary they have
made themselves vulnerable to the point that others
assume that social tests are not the most appropriate
measurements in assessing goal achievement. So long
as insistence on recognition as professionals occurs,
we can expect that rigorous tests of efficiency and
effectiveness will be applied.
What can be done? Hindsight is of limited value.
Obviously, social workers cannot suddenly undo the
effects of efforts at professionalization nor should
they disavow themselves of claims to professionalism
in all situations. This approach would not work; it
would lead only to further confusion over roles both
for social workers and for professionals working in
related fields.
Pincus and Minahan1ldescribe seven functions
performed by social workers. While the diversity of
these activities argues against the relatively narrow
role definition characteristic of professionals, it
nevertheless suggests a certain unity to social work
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functioning. It becomes apparent that social workers
do have a legitimized domain, there is a connon denominator in all the functions described. While social
work practice generally defies definition, social
workers serve those people needing help who slip
through the cracks left by medicine, law and other
professions. They do what no one else wants to do
with people that few choose to work with - they
offer a needed service. Specifically what they do
(and how well they do it) is ever changing as new
service gaps are uncovered within our changing
environment. They may do this better than anyone else
and certainly with a high level of dedication.
It is time that social workers stop trying to sell
themselves as professionals to a public who either
doesn't care, doesn't buy it, or employs it to threaten
their existence. There has been little progress in
professionalization in over fifty years; the achievements that have been made now appear to have been
costly. There is no need to disavow professionalism,
only to stop selling it and allow the idea to assume
low priority and, perhaps, be forgotten. It was a
noble experiment which has yielded little, and created
considerable trouble for all concerned; it is an
experiment that has lasted far too long. Application
of more appropriate, reasonable measures of accountability
will not occur overnight. Slowly, social workers should
begin to gain credence for their protests over the
inapplicability of efficiency and instrumental tests and
to gain sanction for the use of social measures of
accountability. It is about time that social workers do
for themselves what they do so well for clients, i.e.,
to emphasize and build upon their strengths and to stop
wasting precious energies regretting what they are not.
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DISCOURSE MANAGEMENT:

KEY TO POLICY DEVELOPMENT

Joseph R. Steiner, Ph.D.
Syracuse University School of Social Work

Abstract
Skills in discourse management are necessary in order for democractic policydevelopment groups to be productive. These skills, like other skills, are developed by practicing their utilization. A general cognitive framework, however, can
assist one in this development.
This paper develops and then describes the use of
such a general framework.

Discourse management is a range of activities that give direction to the work
of a policy-development group. Ideal discourse management facilitates the development and integration of descriptive and value premises with prescriptive conclusions (general policy statement). Failure to manage discourse frequently causes
policy development groups to be unproductive. The resulting frustration may be
blamed upon insufficient time or funds to collect data or on more subjective factors
such as personality conflicts among group members. It is, likewise, not uncommon
to hear planning group members blame their collective difficulties in developing
policy statements on the ignorance of peers or an inherent inability of persons representing diverse professional and lay interests to work together. Little recognition exists regarding the importance of discourse management skills on the effectiveness of policy-development groups.
It is assumed that planning groups generally have, or have access to, a
knowledge and value base that exceeds what they are able to functionally use in
policy-making activities. The application of discourse management skills helps a
group organize knowledge and values into premises that logically lead to policy
statements. The thesis of this paper is that discourse management skills are important determinants of whether a democractic group can rationally develop policy.
A general framework will be developed in the first part of the paper that will assist in the development of discourse management skills. Following this, the application of this framework with a Catholic Charities social planning group will be
described.
Descriptive Premises, Value Premises and Prescriptive Conclusions
Ideal discourse management includes a range of activities that facilitate
the development and integration of descriptive and value premises with prescriptive
This paper was presented at the NASW 20th Anniversary Symposium, "Social Work
Skills: To Promote the General Welfare... ," October 23, 1976, at Hollywood-by-the-

Sea, Florida.
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conclusions. 1 "Descriptive premises" are statements derived from observation and
classification of empirical phenomena. Research findings or descriptions of a
social context are examples of descriptive premises. "Value premises" are statements which communicate preference. For example, quality is preferable to quantity,
or the opposite premise, quantity is preferable to quality. "Prescriptive conclusions" are statements derived from descriptive and value premises that designate
what ought to be done in a specific situation. Principles developed for enactment
in social programs are clear examples of prescriptive conclusions. Discourse that
hinders the development of specific premises and conclusions impedes a policy-making
group's productivity.
Failure to acknowledge the importance of value premises is a common shortcoming
of policy-development groups. Such groups characteristically move from the development of descriptive 2premises to prescriptive conclusions without articulating and
using value premises.
This omission which can effectively block policy development, is characteristically followed by repeated frustrated attempts to obtain "more
valid" data. In fact, overemphasis upon the validity of data (descriptive premises)
at the exclusion of articulating value premises can block policy development indefinitely.
Misconceptions regarding the importance of preferences exist which cause value
premises to be ignored. The belief that reliable data (descriptive premises) are a
sufficient source for deducing prescriptive conclusions is common, 3as is the belief
that personal preferences should not influence policy development.
This misconception means that if premises cannot be objectively verified by the scientific
method, they are to be rejected from further consideration. Likewise, the social
norm of avoiding discourse in areas where conflict over personal preferences is
present causes many policy-making groups to avoid specifying value premises. Focusing upon descriptive premises, where agreement may be possible, is an effective but
1

The importance of values in social work practice is greater than providing an
ill-defined philosophical base. Ideally, values are part of the instrumentality of determining direct practice activities and for directing social policy-development
(Bitensky, 1973).
2
Deriving prescriptive conclusions from only descriptive premises is known as
the "naturalistic fallacy." One cannot logically move from a descriptive use of
language to a prescriptive use of language without implying a set of value assumptions. Edward Best refers to this common misuse of language as an attempt to suppress value premises (Best, 1967).
3

Joseph Vigilante claims that our treatment of values as sacrosanct religions,
like beliefs, may have lowered their prestige. He goes on to say, "The difficulty
of operationalizing values in our society has led to their being shelved, to their
being revered from a distance, but kept separate from the daily business of succeeding. We sometimes become embarrassed by them: a perfect condition for searc1ing
out an escape through science... The scientific method has become the hallmark
of validity. Logical positivism, the objective scrutiny of available facts pointing toward factually revealed conclusions, ... looks upon bonds as restraints,
values as prejudices, customs as impositions, and the final absrdiy emeres: it
t."
is only true if it is proven, and if it is proven,
(1974: 107-116.)
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costly4 way to avoid conflicts over value premises, where agreement may not be possible.
When value premises are avoided in policy-development discourse, they will likely become conflicting underlying agendas that effectively block progress. The behavior that reflects these conflicting underlying group agendas is frequently referred to as "personality conflicts" of members. To the extent this common misnomer
is accepted, justification for not being able to work together effectively is accepted. Helping a policy-making group articulate value premises diminishes the
source of conflicting underlying agendas and contributes to effective discourse and
its results.
A helpful formula to keep in mind as one attempts to develop discourse management skills is: descriptive premises (DP) plus value premises (VP) equals prescriptive conclusions (DP + VP = PC).5 Facilitating planning-group discourse in each
of these three areas is vital to sound policy formulation. This formula is no more
than an abbreviated way to show relationships among important parts of a whole. It
can help keep discourse focused; focused upon areas that are important but incomplete. It also reveals clearly that the best research data or other descriptive
premises will not, without value premises, permit the logical development of prescriptive conclusions. And conversely, failure to develop principles for enactment
does not necessarily mean that "more valid" data are needed, a judgment that is
often rendered.
Developing prescriptive conclusions may be perceived to be the most difficult
task of the policy development process. This is a misperception. Specifying
principles for exactment is a relatively simple, enjoyable, time-limited task when
sufficient development of descriptive and value premises has taken place. It is
much more difficult to determine the scope and focus of relevant descriptive and
value premises and to complete their development than it is to deduce prescriptive
conclusions from well-formulated descriptive and value premises. Nevertheless,
each group planning activity benefits from the application of well-developed
discourse management skills.
4

Different world views of planning group members become evident when social
policy development takes place. Each view has its own paramount values, philosophical assumptions, historical traditions, and implications for social policy
(Steiner, 1975).
Quotations taken from social work literature reveal that the basic idea of combining descriptive and value premises to develop practice behaviors is not new to
social workers. "The limits of social work practice are derived jointly from social
workers' value base (what is wanted for people) and from knowledge (what is known
about people) and how the two will fit together." (Arkava, 1967:13). "A revised
working definition should include 'knowledge,' a wide range of propositions with respect to their degree of verification, but should also include all assumptive propositions that are governed by preference rather than necessity." (Gordon, 1962:7).
"Although we have identified social work practice as a preeminence of values, most
of our sparce research efforts have been directed at knowledge and skill components."
(Vigilante, 1974:105).
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Application of Discourse Management Skills
The utilization of discourse management skills to facilitate the deliberations
of a specific planning group will be described in this section. Special attention
will be given to the activities that enabled this group to articulate value premises,
since this is the discourse area that is most frequently underdeveloped in policymaking efforts.
Background
The Catholic Charities Residential Child Care Planning Committee of Onondaga
County was established in response to the concerns that, first, agencies sponsored
by Catholic Charities were providing unneeded residential services; second, existing residential care facilities were not fully utilized, thus leading to serious
deficit spending; and third, uncoordinate separate planning efforts within the three
agencies were found to be ineffective (see 1974 Residential Child Care Study for more
The composition of this committee consisted of the Director
detailed information).
of Catholic Charities in Onondaga County, twelve staff and board members from the
three sponsored agencies providing residential care for young people, a parish
priest who was closely associated with area residential services for children, and
a planning coordinator who was hired to facilitate the planning process.
The general purpose of this planning group was to determine what types of residential care for young people should be sponsored in the county by Catholic Charities
and to complete a preliminary task force report 6 in three months. In addition, this
report was to specify how an ideal Catholic Charities sponsored residential care
program would relate itself to family life and the more general area of prevention.
The planning task involved the completion of three distinct but interrelated
processes, each of which was dependent upon discourse management skills. The first
7
process, which was clearly anticipated, consisted of completing a community need
assessment (developing descriptive premises). The second proc ss, which was not
clearly anticipated, consisted of articulating value premises.9 The third process
consisted of using information from processes one and two to develop operating principles (prescriptive conclusions) for a residential child care system sponsored by
Catholic Charities.
6
The preliminary task force report was to include findings of the committee
(descriptive and value premises) and recommendations (prescriptive conclusions) for
enactment in a Catholic Charities Residential Child Care System. Following the
completion of this report, planning activities continued which focused upon operationalizing the recommendations of the preliminary report.
7

Community need is the discrepancy between the needs of persons, numbers and
types, and
e services available to meet these collective needs. Personal needs
are the discrepancies between behavioral expectations and the resources which make
achievement of these expectations likely.
8

Processes one and two are not sequential.
both processes can be developed concurrently.
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Either can be completed first or

Discourse Management Activities
The Director of Catholic Charities initiated the planning activity by talking
with agency executives and contacting persons to be in the planning group. With
their approval, he hired the planning coordinator who was to work full-time for
three months to help complete the preliminary planning task. The planning coordinator, who had recently moved into the area, met with each member of the planning group prior to the first general planning session. This increased familiarity between the planning coordinator and group members, and enabled him to hear
the range of impressions group members had regarding the projected purpose, method,
and scope of the policy development effort.
At the first group planning session, background material related to the committee's task was reviewed, the roles of the planning coordinator and group members were clarified, and the purpose, method and scope of the planning process
were discussed. The group decided that the planning coordinator, rather than
other members of the group, was to gather and organize data (descriptive premises)
regarding the number and types of young people needing residential services and
the number and types of residential services being planned and currently supplied
to area young people. This decision was made because the planning coordinator was
thought to be impartial and to have no vested interests in maintaining existing
residential programs. Group members made suggestions regarding who the planning
coordinator should interview, and they helped refine the scope of information
needed to complete the planning task.
Before the first planning session ended, the planning coordinator asked the
group to begin the work of articulating preferences (value premises). The belief
that this could be done prior to or concurrent with the time during which descriptive premises were being developed was a shock to some group members. Several
said things which indicated they found it difficult, if not impossible, to communicate what they preferred prior to the time they saw the findings of the community
study. Others seemed puzzled, and yet amazed, by the expectation that they do this.
The planning coordinator stressed the importance of this discourse activity. He
referred to local examples of planning groups that worked hard gathering data but
were unable to complete their planning task within appropriate time limits, because
they did not specify value premises and come to some consensus regarding values.
Resistance to this discourse activity vanished, but the apprehension associated with it lingered. All members of the planning group agreed to meet with one
of four sub-groups. Each sub-group was expected to develop and submit to the next
general planning session value premises associated with one of the following general
areas: needs of children, progressive attitudes of child care, Catholic beliefs
as they relate to residential care, and resources of Catholic Charities. They
were asked to develop these premises using the format "Other things being equal,
A is preferable to B'9 (for example, maintaining children in their own homes is
preferable to removing them from their homes).
9

This condition-anti-condition format helps bring somewhat vague, all encompassing values into sharper clarity. Clarity of values and, to a certain extent,
their collective acceptance is necessary for a social planning group to logically
develop policy statements.
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The planning coordinator met with each sub-group and reintroduced the format
to begin recording value premises. The reactions in each sub-group were similar.
At first, members found it hard to contribute. This type of discourse was new to
them. General examples were given. It became obvious that members were reluctant
to specify value premises that would not be met with complete approval. The planning coordinator suggested that they specify value premises whether or not others
agreed in order to practice this discourse skill. lU Before long, these sub-groups
became prolific in articulating value premises. As this occurred, more attention
was given to those value premises that were accepted with some degree of consensus.
Each sub-group met between the first and second and second and third group
planning session. As sub-groups reported to the group planning sessions it became
obvious to all that a philosophy of care was emerging. Many value premises from
one sub-group were similar to or complemented those of other sub-groups. Several
of these were distinctively different from the implied value premises that guided
previous planning efforts. The desire to make quality of services preferable to
quantity of services and to complement rather than duplicate other community services represented major belief shifts from the time when a wide range of Protestant,
Catholic, and nonsectarian residential services were duplicated in this area.
Ten examples of value premises that were accepted with a relatively high degree of consensus include the following. One, it is preferable for a young person to be an end in-and-of himself/herself rather than a means to some other end.
Two, serving b-th sexes is preferable to serving either males or females exclusively.
Three, a wide range of domiciliary and auxiliary services that change as a child's
needs change is preferable to a predetermined cluster of services that change
little during the time a child is in residential care. Four, continuity of care
with professional personnel is preferable to lack of such continuity when changes
in domiciliary services (e.g., going from a group home to a foster home) takes
place. Five, a family-centered emphasis stressing normalization in small units is
preferable to an organizational efficiency emphasis stressing institutionalization
in large domiciliary units. Six, serving those from the immediate geographical
area is preferable to serving young people from great distances. Seven, serving
those in need of short-term, goal specific services is preferable to serving those
with long-term needs for residential care.
Eight, it is preferable to make admission decisions on the basis of behavioral goals which are likely to be achieved
with services that can be made available rather than on the basis of general diagnostic labels a young person has been given. Nine, to the extent resources are
limited, it is preferable to stress personnel and program resources rather than resources associated with physical facilities. And ten, it is preferable for residential child care staff to be involved with, rather than isolated from, more comprehensive community planning activities. These premises are not mutually exclusive, and additional premises that were developed and accepted overlapped even more

lOIt is important to allow persons to practice a new skill free of the fear
they will be critized, since initial attempts to exercise a skill are frequently

accompanied by feelings of awkwardness.

The qualifying phrase "other things being

equal" seemed to help free members to generate value premises.
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as a philosophy of care emerged.
Value premises that were generally accepted also helped the planning coordinator focus his fact-finding tasks more precisely. For example, the planning
group specified, "other things being equal, it is preferable to serve those young
people who do not have organized constituency groups advocating for them versus
those young people who are represented by such groups." The planning consultant
then spent more of his time collecting and verifying data about abused, neglected,
and delinquent young people who were not represented by adversary groups than he
did about blind, deaf, or mentally retarded young people who were so represented.
Focusing fact-finding efforts based upon the emerging value premises did not mean
other data were ignored. Rather, more precise data and its verification was sought
in areas that responded more directly to the emerging philosophy of care.
This planning group managed discourse well. Special attention was given to
gathering relevant data (developing descriptive premises), specifying value premises
that evolved into a philosophy of care, and making recommendations (prescriptive
conclusions) that were logically linked to the descriptive and value premises.
They worked effectively within realistic time limits.
Practice Implications and Suggestions for Further Exploration
Social work practice activities can be developed and analyzed like prescriptive conclusions in that they are logically linked to premises. These premises
are often referred to as the social work knowledge and value base. Too little has
been done to specify specific descriptive and value premises associated with specific practice behaviors. Failure to communicate premises upon which practice is
based hinders the development of social work. When premises for one's practice
are private or hidden, scrutiny by peers and further refinement of practice is
thwarted. Many social workers in educational roles are not adequately prepared
to specify and utilize descriptive and value premises for formulating practice
activities. Equally important, many skilled practitioners have not developed the
capacity to articulate specific practice behaviors and then to verbalize or record
descriptive and value premises that logically justify such behavior. By individually and collectively developing these discourse skills, social work and social
workers can become more effective.
Further study would be helpful to assess how well the discourse management
formula presented earlier, could assist in a variety of social work activities.
What is the scope of its applicability? Is it equally useful in developing broad
social policy, policy within an organization, or intervention policy as it relates
to a family or person?
The tendency of social workers, like others in the helping professions, to
suppress the premises upon which their practice behaviors are based also has interesting implications upon which to base further explorations. How often are
statements that were made with a purely descriptive intention in educational seminars or supervisory conferences interpreted as overt prescriptions? How often do
clients give a prescriptive interpretation to a worker's comments that were made
with only a descriptive intention? How often do social workers suppress value
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premises in order to avoid controversy that would be forthcoming if their audience
knew the premises upon which their practice is based?
In Conclusion
Skills in discourse management are necessary in order for democratic policydevelopment groups to be productive. Ideal discourse management includes a range
of activities that facilitate the development and logical integration of descriptive and value premises with prescriptive conclusions. Discourse in each of these
three areas is vital to sound policy development.
A common shortcoming of policy-making groups is their failure to acknowledge
the importance of value premises. When these premises are avoided in policy-making
discourse, they frequently become conflicting underlying agendas that effectively
block progress. The resulting frustration may cause planning group members to
search for "more valid" data or to blame their difficulties upon "personality
conflicts" within the planning group.
The Catholic Charities Residential Child Care Planning Committee effectively
developed a residential child-care policy. A unique attribute of this group was
the way discourse was managed. Special attention was given to developing and communicating knowledge and values from which a residential child care policy statement was deduced.
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ABSTRACT
Data gathered via interviews and mailed questionnaires in two rural
counties in Western Wisconsin indicate that large segments of the
general citizenry and "public opinion leaders" are generally more
supportive of social services than common stereotypes suggest, while
also voicing criticism of what are seen as inequities in the administration of services.
Large majorities view social services as an
institutionalized practice in American society, large segments hold
negative views of recipients, and the samples studied are in general
ill-informed about social service practices.
Implications are drawn
regarding public information programs aimed at better informing the
public about social services.

In most characterizations of rural America, conservatism in one form
or another is assumed to be a central theme of rural or small town
existence. While historians and social analysts could supply numerous
examples of exceptions to this stereotypic image, the layman and
scholar alike most often conceive of the rural populace as fundamentalistic in religion, Republican or right-wing in politics, supportive
of a strong nuclear family, economically frugal, and convinced that
employment is essential to self-esteem (at least for the non-wealthy).

* The authors wish to thank Mr. Robert Kuechmann and Mr. Charles Zepp
for assistance in gathering data for our research, Mr. Paul Johnson,
Dr. James Anderson, and Dr. John Jenks for their criticisms and
contributions, and Ms. Mary Johnson and Ms. Sharon Goss for typing
the manuscript.
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While more characteristics could be added to this list of assumptions
about rural Americans, the central notion of relevance to this paper
is that few people are surprised when public social service agencies
are frowned upon in rural areas. Supported by traditions of individualism within a capitalistic economic system, residents of small
town or farm communities very often are highly critical of social
service programs, social workers and "welfare" in general.
This picture of rural attitudes toward social services is generally
supported by the observations of social workers themselves. However,
plausible speculation can be developed that points out how a widespread concensus critical of social services might not exist even
though practicing social workers sense a hostile public opinion.
The personnel of social service agencies, from the agency administrators to the social workers, aides, and support staff, must deal
primarily with two categories of people. One audience is their
clientele who are often experiencing the stigma of poverty, disability
or some other difficulty, and who are frequently blamed for their
circumstances by an individualistic, affluent society. The second
major category with whom agency personnel also interact are those who
step forward to actively voice criticism of the "lazy" or "immoral"
poor and their "misguided" benefactor, the social worker. Both
of these categories of persons constitute a "role set" that provides
the social worker with information suggesting that the public is
critical or even hostile toward the social worker and social services
in general. In short, the social processes and social structures
within which the social worker operates might function to reinforce
the notion that rural public opinion is strongly critical of social
services, whether or not the actual climate of opinion as a whole
reflects these values.
Rural or small town communities are usually characterized by less
anonymity than urban areas, making it more likely that the educated
and professional segments of the population would have a more complete awareness of local values and beliefs. But given the complexity
of the various interrelationships among different social groups, even
in less populated areas accurate appraisals of public opinion are
difficult. Different religious, political, ethnic, and socio-economic groups often have long-standing disagreements about a variety
of local and regional questions; social service policies and practices could be among these issues where dissensus exists.
A review of research literature reveals a paucity of systematic research on public attitudes toward the welfare system, much less a
body of knowledge specifically relevant to rural attitudes. While
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there seems to be a growing body of unpublished material as indicated
by recent symposia and conferences, it has yet to supplement the small
body of current published studies of rural attitudes toward social
services.
A study by Kallen and Miller (1971) of 300 white and 300 black women
in Baltimore, Maryland, does shed some light on attitudes toward
social services among a general albeit urban population. It reveals
that the largest number of people are ambivalent regarding welfare
programs, approving of some types of welfare and disapproving of other
types. The strongest negative attitudes were found to be held about
people not working if they are able, and about aid for illegitimate
children. In general, however, they conclude "that attitudes toward
welfare are frequently one aspect of a cluster of attitudes the
general public holds toward both government actions and racial differences." (Kallen and Miller, 1971:90).
Osgood (forthcoming) completed an analysis of rural-urban differences
in attitudes toward welfare using data from a survey of 1,426 Pennsylvania residents conducted by Ritti (1974). Osgood's analysis finds
that rural residents display less willingness to grant that welfare
recipients are honest and more often doubted the recipients' willingness to work. Osgood finds some expression of support for the "needy"
but at the same time criticism of those recipients considered unneedy,
"Cheaters", or "Chislers", and that rural residents are more likely
to view welfare programs as temporary rather than institutionalized:
. . .taken as a group, these responses indicate a more
residual view of welfare in rural areas of Pennsylvania.
The poor individual is distrusted and "blamed" for being
poor. Rather than seeing poverty as caused by structural
insufficiencies in society - for example, widespread unemployment - almost half of the rural and less urban
residents felt welfare recipients were not willing to
work . . .These data suggest that those in cities have

a more institutional perspective of welfare than either
the less densely populated . . .counties or the very
rural counties . . . (Osgood, forthcoming).

Ogren (1973).conducted an interview study of almost 200 individuals
in California to assess public attitudes toward welfare. In general,
support for social services was greater than opposition, and welfare
programs were viewed as potentially ameliorative; yet recipients were
criticized for not trying hard enough and often being "unworthy"
(Ogren: 1973: 107). This study was not, however, specifically
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directed to issues of rural life.
The Ogren study was expanded into a national study, with the results
published by Carter, et. al. (1973). Using opinion polling procedures
with 9,345 persons over 18 years of age in seven sample states, the
results were once again contrary to generally held ideas about how
the public feels about welfare and the poor. These findings indicate
that such variables as amount of personal contact with welfare, the
presence of a college degree, and being younger than forty are associated with more positive attitudes. Almost sixty percent of those
interviewed had at least some personal knowledge of someone on welfare. Further,
• . .survey respondents registered solid support for aid
to the employed poor as well as the unemployed poor who
for various reasons cannot work; rejected negative stereotypes of the welfare recipient (and) endorsed American
society's obligation to the poor (Carter, et. al., 1973:8).
Carter and her associates conclude that attitudes are not rigidly set
regarding welfare, and are subject to change when better information
is provided. An exception to this pattern was the firm belief regarding aid to families with illegitimate children.
In light of the small amount of systematic research on public views
toward social services, and the dearth of material concerning specifically rural attitudes, the present research effort was pursued as
an initial attempt to clarify rural views. The objective of this
report, then, is to present data which allow a preliminary empirical
assessment of the accuracy of prevalent assumptions regarding rural
attitudes toward social services.
PROCEDURES
Two separate research effots, one completed in the fall of 1973 and
the second in the spring and summer of 1974, were undertaken to study
public perceptions of county social service agencies in two predominantly rural counties in western Wisconsin. The studies were essentially the same in design and implementation, with only minor changes
in instrumentation incorporated into the second study.
In each county, henceforth referred to as County A and County B, data
were collected in two phases. First, a small sample of citizens were
interviewed by college students who had received training in interviewing techniques. Residents of towns and villages within each
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county were interviewed in numbers proportionate to the population
of the respective town or village, and rural townships were randomly
selected to provide a geographically representative sample. Within
each geographic area, availability sampling was employed. In this
fashion, 137 citizen interviews were obtained from County A and 140
interviews were obtained from County B.
In the second phase of data collection in each county, the various
professional and quasi-professional members of each community were
sent questionnaires. Governmental and commercial occupations and
avocations pertinent to human service efforts were chosen for study.
The goal was to contact those persons in positions that involved the
dissemination of public or private services, non-profit or commercial,
other than the personnel of the county social service agencies. More
specifically, this second phase of the sampling was carried out by
sending questionnaires to:
(1) all school superintendents, principals,
and guidance counsellors, and a random sample of teachers (teachers
were not included in County A); (2) all medical and mental health
personnel; (3) the county clerk, the town and city alderman (half
in County A, all in County B); (4) all full-time police personnel
and all known local law enforcement officers; (5) one lawyer from
each law firm; and (6) all clergymen. The return rates for this
mailed questionnaire phase of the data
collection were approximately
1
70% in County A and 55% in County B.
This study design, which was felt to be a practical means of achieving
the goal of a preliminary descriptive study of rural attitudes toward social services, unfortunately introduces problems of terminology.
The variety of governmental and commercial occupations and avocations
making up a part of the samples studied cannot accurately be labelled
"people workers", even though that term seems to be growing in popularity as a general category of human service work. The explicit
exclusion of social workers, and the inclusion of such groups as
lawyers and elected political officials, makes it difficult to use
such terms as "people workers" or "human service workers" in describing
the types of workers included in this study. Turning to a term
commonly employed in the field of communications, it could be argued
that the professionals and quasi-professionals included in the second
phase of sampling in each county might comprise an important portion
of the "opinion leaders" of each community. Admittedly, ascertaining
who the opinion leaders are in any given community is always an
empirical question, and as such is not addressed in this study. Furthur, some opinion leaders in the counties studied here may not be
in the occupations which were sampled, and of course probably not all
incumbents of the occupational roles sampled here are in fact opinion
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leaders. Yet, since the occupations and avocations chosen for sampling
do fit the definitional criteria most frequently associated with opinion
leaders (Berelson and Steiner, 1964: 550), this group will be designated
"opinion leaders" in the text and tables which follows. This terminology obviously suffers from the limitations
noted above, but for lack
2
of a better term, will be employed here.
In each county studied, the interview schedule and the mailed questionnaire, while not identical, contained many of the same items. Each
instrument contained items assessing the respondent's (1) evaluations
of the county social services agency, (2) knowledgeability about social
services, and (3) attitudes toward social services in general. One
or two open-ended questions were included in all instruments allowing
the respondent to express any general comments he or she felt relevent.
FINDINGS
The presentation of the findings follow in three segments. First,
a general picture of the viewpoint of the "person-on-the-street"
studied in each county is presented. Second, a brief summary of the
views of the professional and quasi-professional individuals sampled
in each county, referred to as opinion leaders, is presented. Third,
responses to items assessing knowledgeability and attitudes which were
directed to all individuals studied are reported.
A)

THE CITIZENS' VIEW

Given the local political, economic and intra-agency personality
differences between the two counties studied in this research, the
results of interviewing citizens show remarkably similar patterns of
response. In both counties roughly three out of five of the citizens
interviewed said that they personally know individuals or families
who are receiving some sort of assistance from the county agency
(County A, 60.6%; County B, 61.4%). As shown in Table la, in response to a question asking the degree of help which they think recipients receive, less than three percent in each county felt the
county agency was not helping at all. Further, while the sample from
County A contained more persons who were reluctant to make any evaluation, substantial minorities (32% in County A, 40.7% in County B)
felt that the county agencies were providing "a lot of help" for
recipients.
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TABLE 1

CITIZEN PERCEPTIONS OF DEGREE OF POSITIVE ASSISTANCE TO CLIENTS
AND INEQUITIES IN DISSEMINATION OF SERVICES BY COUNTY
A.

AMOUNT OF HELP

Of the people you personally
know who are receiving assistance from the

County So-

cial Service Department, how
much do you think they are
being helped?
B.

COUNTY B

(N = 137)

(N = 140)

.32.1%
.25.5%
. 2.9%
.39.4%

(44) 40.7% (57)
(35) 31.4% (44)
(4) 2.9% (4)
(54) 25.0% (35)

UNDESERVING RECIPIENTS

In your opinion, are there
people in

County who are

receiving help from the County
Social Services Department
who should not be getting it?
C.

Alot . . .
Little
None
Don't Know

COUNTY A

Yes ....... .54.0% (74) 62.1% (87)
No or Don't
Know . . . .46.0% (63) 37.1% (52)
No Answer.. . 0.0% (0)
.7% (1)

DESERVING NON-RECIPIENTS

On the other hand, do you
think there are people in
County who are not getting
help who should be receiving
it?

Yes ....... .45.3%
No or Don't
Know . . . .54.7%
No Answer. . . 0.0%

62.1%
32.7%
5.0%

A high percentage of citizens in the two county samples see considerable inequity in the administration of social service policies,
however. These inequities include both the granting of assistance
to those who should not have it, and not granting it to those who
should. Table lb shows that in County A a majority (54%) believe
undeserving recipients abound, and Table Ic shows a large minority
(4S.3%) perceive deserving non-recipients. In County B, precisely
the same proportion of the citizen sample (62.1%) perceive both
forms of inequity.
An open-ended question which concluded the citizen interview elicited
widely diverse responses. In general, considerably more negative than
positive comments were voiced (eleven negative to two positive in
County A, thirty-four negative to seventeen positive in County B).
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The major criticisms voiced generally fell into the categories of (1)
the need for more careful screening of applicants for assistance, (2)
the desirability of having recipients work in some manner, and (3)
criticisms of specific programs, e.g., food stamps, aid to families
with dependent children, or assistance to the elderly. Positive remarks were most often either general comments ("department is pretty
good" or "it's all good for something") or were directed at specific
people in the department.
In summary, the rural citizens sampled in the two counties in this
study view the county social service agencies in a somewhat paradoxical
fashion. On the one hand they are critical of certain persons getting
financial assistance (i.e., something for nothing), and of what they
see as inequities in the administration of social services. On the
other hand, they see the agencies as fulfilling specific needs within
the existing exigencies of local life in their communities.
B)

THE VIEW OF OPINION LEADERS

Taken collectively, the educators, health personnel, local politicians,
law officers, lawyers, and clergymen share the citizens' position of a
moderate, but clearly qualified, support for the county social service
agency. In their judgement of the policy and personnel of the county
agencies, the opinion leaders sampled in both rural counties most often
expressed "adequate" evaluations. In County A, personnel were given
a somewhat higher proportion of favorable evaluations than policy;
however, the high proportion of "unsure" responses (from 19.6% to
31.4%) reflects a self-professed unawareness of the adequacy of the
county social service agencies on the part of individuals in social
and occupational positions that actively deal with substantial portions
of the agency's target population (see Table 2a & b).
Table 2c presents the responses of these opinion leaders to a question
concerning whose criteria, their own or the county agency's, they prefer in deciding whether an individual should be referred to the county
department of social services. The results show the largest minority
supporting the agency's standards concerning who should receive
assistance, but with another large minority (slightly over one-third
in each county) opting to employ their own criteria. And once again,
a fairly sizable group in each county (16.1% and 24.4%) report their
indecision on the issue. Only moderate support for the social service
agencies are indicated among opinion leaders, with considerable misgiving expressed over the county agency's judgement about who should
be receiving assistance
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TABLE 2
OPINION LEADERS EVALUATIONS OF AGENCY POLICIES AND PERSONNEL,
PERCEPTION OF ELIGIBILITY CRITERIA, AND PERCEIVED EASE OF ACCESS
TO RECEIPT OF SOCIAL SERVICES BY COUNTY
A.

POLICY EVALUATION

I would refer more people to
the County Social Services
Department but my experience
has been that the policies of
the Department are inadequate.
B.

COUNTY A
(N = 112)
Inadequate -28.6% (32)
Adequate - -45.5% (51)
Unsure - - -22.3% (25)

25.6% (22)

Did Not
Answer -

- 3.6% (4)

1.2%

Inadequate -17.9% (20)
Adequate - -58.9% (66)

(1)

Unsure - - -19.6% (22)

25.6% (22)
43.0% (37)
31.4% (27)

Did Not
Answer -

-

3.6% (4)

0.0% (0)

CRITERIA FOR ELIGIBILITY

I prefer to use my own standards rather than the guidelines of the agency in judging
whether a person should be
referred to the County Social
Services Department.

Strongly Disagree or
Disagree -44.6% (50)
Strongly Agree or
Agree- - -33.9% (38)
Unsure - - -16.1%

(18)

40.7%
33.7%
24.4%

Did Not
Answer -

D.

31.4% (27)
41.8% (36)

PERSONNEL EVALUATION

I would refer more people to
the County Social Services
Department but my experience
has been that the people who
work there are less capable
then they should be.
C.

COUNTY B
(N = 86)

-

5.4% (6)

1.2%

EASE OF ACCESS TO SERVICES

In general, in your professional opinion, how difficult is it for people who
qualify for the services
offered by the County Social
Services Department to
actually get those services?
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Very Difficult or
Difficult-19.6% (22)
Easy or Very

16.3%

Easy - - -58.9% (66)

62.9%

In my Opinion,
Too Easy -12.5% (14)
Did Not
Answer - - 8.9% (10)

17.0%
3.8%

In evaluating the degree of difficulty persons experience in acquiring
assistance, a majority of opinion leaders believe it is easy or very
easy to obtain help from the county agency (see Table 2d). Indeed, an
additional number of people (12.5% in County A, 17% in County B) reported that it was "too easy" for persons to receive assistance. Less
than one in five in both counties felt that it was difficult or very
difficult.
(1) moderate supTable 2 shows that two patterns emerge in the data:
port for the personnel and policies of the county social services
agency, including some support for the criteria used in defining who
is eligible and the perception that eligible persons have little
difficulty obtaining help; and (2) a smaller but substantial proportion of opinion leaders who view personnel and policies as inadequate,
over one-third who prefer their own standards for deciding who deserves
assistance to those of the county agency, and from ten to twenty percent who think it too easy for persons to acquire assistance. While
the specific concerns of members of these occupational groups who
work directly with people are different from those of the "personon-the-street", a similar bi-modal pattern of attitudes and evaluations
is present which includes moderate support of the county social services agency coupled with substantial criticism.
C)

COMPARISONS BETWEEN CITIZENS AND OPINION LEADERS

To further assess the views of rural citizens and opinion leaders, a
number of comparisons were drawn concerning (1) specific evaluations
of the county agencies, (2) general attitudes toward social services,
and (3) knowledge of social services. More specifically, respondents
were asked to what extent the county agency provided "essential services", and if the agency was "too liberal" in providing assistance.
Attitudes were elicited regarding the relative permanence of social
services as a societal institution, the extent to which recipients
are personally responsible for their circumstances, and if assistance
should be denied to families with more than two illegitimate children.
Knowledgeability was appraised regarding the topics of the agency's
source of income and the existing extent of welfare fraud; individuals were also asked if they personally desired more information about
social services. This portion of the findings draws comparisons beas
tween citizens and opinion leaders regarding these issues as well
3
providing further comparisons among those occupational groups.
As shown in Table 3, larger percentages of sampled opinion leaders
than citizens indicated that the county agencies provide essential
services to the community; in County B, however, the difference is
negligible. In all instances, sizable majorities (from 69.3% to 80.0%)
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report that their county agencies are providing needed services. This
finding is consistent with earlier results of this study suggesting
the existence of moderate support for certain aspects of social service programs. The differences between the general citizenry and
those in service occupations are minimal, which suggests that either
citizens are more supportive of social services or "opinion
leaders"
4
less supportive than popular stereotypes would suggest.
TABLE 3
PERCENTAGE INDICATING THAT COUNTY
SOCIAL SERVICE AGENCIES PROVIDE ESSENTIAL SERVICES
COUNTY A
YES

A.
Citizens
All Opinion Leaders

69.3% (95)
80.0% (88)

NO

DON'T KNOW
OR UNSURE

8.8% (12)
3.6% (4)

21.9% (30)
16.4% (18)

(N = 137)
(N = 110)

X2 = 4.343, not significant at .01 level, df = 2
B.
Educators
Medical or Mental
Health
Political Officials
Law Enforcement
Lawyers
Clergy

71.9%

(23)

78.6% (11)
76.2% (16)
80.0% (8)
100.0% (6)
88.2% (15)

3.1% (1)

14.3%
0.0%
0.0%
0.0%
0.0%

25.0% (8)

=

32)

7.1%
23.8%
10.0%
0.0%
11.8%

=
=
:

14)
21)
9*)

=
=

6)
17)

COUNTY B
A.
Citizens
All Opinion Leaders

73.6%
74.4%

(103)
(63)

X2 = 8.419, not significant at
B.
Educators
66.2% (28)
Medical or Mental
80.0% (4)
Health
Political Officials
94.1% (17)
Law Enforcement
Lawyers
56.3% (9)
Clergy

8.6% (12)
0.0% (0)

17.8%
24.4%

(25)
(21)

(N = 140)
(N =
85)

.01 level, df = 2
0.0% (0)

33.8% (14)

=

0.0% (0)

20.0% (1)

=
-

0.0% (0)

5.9%

(1)

-

-

0.0%

(0)

43.7% (7)

=

*One (10%) law enforcement official did not respond to this item.
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42)

5)
2)
18)

1)
16)

When asked to respond to the statement "The County Department of Social
Services is too liberal in its interpretation of rules and regulations
about giving out public welfare", a slightly larger proportion of
citizens than opinion leaders agreed with this statement in County B;
but in County A, more opinion leaders agreed with this view than citizens and did so by a statistically significant margin of almost three
to one (see Table 4).5
TABLE 4
PERCENTAGE REPORTING THAT COUNTY SOCIAL SERVICE AGENCIES
ARE "TOO LIBERAL" IN DISSEMINATION OF SERVICES
A.

COUNTY A

COUNTY B

Citizens
All Opinion Leaders

19.0% (26)
45.5% (51)

(52.9% (74)
43.0% (37)

X

2

= 20.435,

significant at
.01 level,
df = 1

2

X

= 2.031, not

significant at
.01 level,
df = I

B.

COUNTY A

COUNTY B

Educators
Medical and Mental Health
Political Officials
Law Enforcement
Lawyers
Clergy

40.6%
42.9%
38.1%
30.0%
83.3%
58.8%

40.5% (17)
40.0% (2)

(13)
(6)
(8)
(3)
(5)
(10)

78.9% (15)
18.8% (3)

Turning to more general attitudes toward social services, respondents
were asked about their perceptions of the relative permanence of social services as an institutionalized practice in American society.
When asked "Do you think social service agencies are a temporary part
of society or are they here to stay?", large majorities (from 86.9%
to 95.5%) indicated that they accept social services as a permanent
institutional pattern (see Table 5a). In County A, almost three
times the proportion of citizens to opinion leaders viewed welfare
as a temporary (13.1% of citizens, 4.5% of opinion leaders); in
County B, about the same proportion of citizens and opinion leaders
saw welfare as a temporary part of society. Contrary to Osgood's
(forthcoming) inferences regarding the perceived permanence of social
services programs in rural communities, these findings indicate that
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rural residents view social services as an institutionalized component 6
of their community, rather than as a residual or temporary development.
TABLE 5
PERCENTAGE VIEWING SOCIAL SERVICES AS
A TEMPORARY ASPECT OF SOCIETY
A.

COUNTY A

COUNTY B

Citizens
All Opinion Leaders

13.1% (18)
4.5% (5)

11.4% (16)
11.6% (10)

X2 = 5.444, not
significant at
.01 level,
df = I

X2 = .002, not
significant at
.01 level,
df = I

B.

COUNTY A

COUNTY B

Educators
Medical and Mental Health
Political Officials
Law Enforcement
Lawyers
Clergy

3.1% (1)
0.0% (0)
14.3% (3)
0.0% (0)
0.0% (0)
5.9% (1)

16.7% (7)
20.0% (1)
15.8% (3)
0.0% (0)

When addressing the issue of the characteristics of "typical" or
"average" welfare recipients, individual deficiencies were imputed
to recipients by a larger proportion of citizens in County A, and a
larger proportion of opinion leaders in County B (see Table 6b).
Only in the case of the opinion leaders in County A did the proportion
holding a negative view of recipients dip below a majority. Almost
two-thirds of the o~inion leaders in County B held a negative picture of recipients.
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TABLE 6
PERCENTAGE IMPUTING INDIVIDUAL DEFICIENCIES TO
RECIPIENTS OF SOCIAL SERVICES

A.

COUNTY A

COUNTY B

Citizens
All Opinion Leaders

51.1% (70)
42.0% (47)

56.4% (79)
66.3% (57)
2
X = 2.118, not significant at .01 level,
df = 1

2
X = 2.043, not significant at .01 level,
df = 1
B.

COUNTY A

COUNTY B

Educators
Medical and Mental Health
Political Officials
Law Enforcement
Lawyers
Clergy

40.6%
35.7%
47.6%
60.0%
33.3%
41.2%

81.0% (34)
60.0% (3)

(13)
(5)
(10)
(6)
(2)
(7)

47.4% (9)
50.0% (8)

Previous findings published by Carter, et. al. (1973) and Kallen and
Miller (1971) indicates that aid to families with illegitimate children
is an issue about which particularly strong opinions are held. When
asked to respond to the statement "Financial assistance should be
denied to families in which more than two illegitimate children have
been born," slightly more than one-half of the opinion leaders in both
counties agreed; less than half of the citizens sampled in County A
and almost 60.0% of the citizens sampled in County B agreed with this
statement (see Table 7).
Differences between the two
groups were not
8
statistically significant in either county studied.
To assess the knowledgeability of respondents in the area of welfare
practices, a series of true/false items were included in the data collection instruments. The two items with greatest face validity concerned the source of the j8 unty agency's income and the extent of
existing "welfare fraud."
About 20% of the citizens in both
counties answered each of these questions correctly; opinion leaders
had significantly higher percentages of correct answers, but a majority answered correctly only in the case of the source of finances
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TABLE 7
PERCENTAGE SUPPORTING THE STATEMENT THAT
"FINANCIAL ASSISTANCE SHOULD BE DENIED TO FAMILIES
IN WHICH MORE THAN TWO ILLEGITIMATE CHILDREN HAVE
BEEN BORN."
A.

COUNTY A

COUNTY B

Citizens
All Opinion Leaders

47.4% (65)
52.7% (59)

58.8% (82)
52.3% (45)
2
X = .831, not significant at .01 level,
df = 1

2
X = .665, not significant at .01 level,
df = 1
B.

COUNTY A

COUNTY B

Educators
Medical or Mental Health
Political Officials
Law Enforcement
Lawyers
Clergy

53.1%
35.7%
71.4%
80.0%
0.0%
58.8%

50.0% (21)
60.0% (3)

(17)
(5)
(15)
(8)
(0)
(10)

57.9% (11)
56.2% (9)

question in County A. Other knowledgeability items, not reported here
because of their possible ambiguity, resulted in even lower percentages of correct answers. Accurate information about social service
practices does not seem to be part of the belief system of either citizens or opinion leaders in the rural counties studied here. While
opinion leaders are somewhat better informed than the citizenry, lack
of information is the rule rather than the exception.,i
When asked if they personally desired more information about social
services, large minorities of citizens indicated in the affirmative in
both counties studied here, and large majorities (75.0% and 91.9%) of
the opinion leaders desired more knowledge. The largest percentages
of expressed desires for more information came from educators and the
clergy (see Table 9).
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TABLE 8
PERCENTAGE OF RESPONDENTS GIVING CORRECT ANSWERS
TO QUESTIONS REGARDING COUNTY AGENCY'S SOURCE
OF FINANCES AND EXTENT OF CLIENT FRAUD

SOURCE OF FINANCES

Citizens
All Opinion Leaders

COUNTY A

COUNTY B

21.2% (29)
62.5% (70)

20.7% (29)
44.2% (38)
2
X = 14.062,
significant
at .01 level, df = 1

2
X = 34.302,
significant
at .01 level, df = 1

Educators
Medical and Mental
Health
'3olitical Officials
Law Enforcement
Lawyers
Clergy

EXTENT OF CLIENT FRAUD
COUNTY A

22.6% (31)
40.2% (45)
2
X = 8.925,
not significant at
.01 level,
df = 1

COUNTY B

20.7% (29)
25.6% (22)
2
X = .726,
not significant at
.01 level,
df = 1

COUNTY A

COUNTY B

COUNTY A

COUNTY B

50.0% (16)

35.7% (15)

25.0% (8)

21.9% (9)

64.3%
76.2%
60.0%
66.7%
47.1%

40.0% (2)

57.2% (8)
42.9% (9)
30,0% (3)
50.0% (3)
35.3% (6)

0.0% (0)

(9)
(16)
(6)
(4)
(8)

42.1% (8)
62.5% (10)
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21.1% (4)
43.8% (7)

TABLE 9
PERCENTAGE PERSONALLY DESIRING MORE
KNOWLEDGE OF SOCIAL SERVICES

A.

COUNTY A

COUNTY B

Citizens
36.5% (50)
All Opinion Leaders
75.0% (84)
2
X = 36.673, significant
at .01 level, df = 1

45.0% (63)
91.9% (79)
2
X = 50.227, significant
at .01 level, df = 1

B.

COUNTY A

COUNTY B

Educators
Medical and Mental Health
Political Officials
Law Enforcement
Lawyers
Clergy

81.3%
57.2%
85.7%
60.0%
50.0%
82.4%

95.2%
80.0%

(40)
(4)

84.2%

(16)

93.8%

(15)

(26)
(8)
(18)
(6)
(3)
(14)

SUW4 RY AND IMPLICATIONS
The research reported here adds to the as yet small body of research
that shows public attitudes toward social service agencies as being
considerably less critical and more equivocal than suggested by the
common assumptions held by social workers and others. The picture
that seems to be emerging is one of an ambivalent and sometimes paradoxical blend of support for the existence of social service agencies
and their more obviously humanitarian efforts, and considerable concern about unfair distribution of services and benefits. The present
study shows that this pattern also exists in rural areas which are
often seen as hotbeds of anti-welfare sentiment. In terms of both
attitudes and knowledgeability, this study suggests that the lack of
informed opinion and accurate knowledge pervades, rather than a coherent conservative philosophy dictating non-supportive views toward welfare practices.
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There is little evidence, too, indicating that public views toward
social services are permanent.
The evidence that views are elastic, that they change
according to local circumstances or with improved communication, indicates a healthy open-mindedness that
cannot be ignored... Attitudes toward the poor and the
welfare system are not firmly fixed but are subject to
change when more or better data is provided (Carter,
et. al., 1973: 33-35).
If the public image of social services is indeed somewhat elastic at
this time, the complex questions surrounding the issue of how to influence these views are obviously open to discussion. The present
research suggests that the current values and perceptions of members of
other "helping professions" and quasi-professions, at least in rural
areas, are certainly not overwhelmingly on the social worker's side in
his or her efforts to develop supportive public opinion. Indeed, in
one of the rural counties studied in this research, the opinion leaders
as a group were more critical than the general citizenry regarding how
the county social service agency administered its programs (see Table
9a).
In a more general comparison between the general public and opinion leaders, differences in attitudes and knowledgeability were typically in the anticipated direction (i.e., opinion leaders more supportive and better informed than the general public), but of a relatively
small magnitude. Firm conclusions about particular occupational and
avocational groups are not warranted in light of the absence of any
concrete pattern of criticisms being voiced by any specific group(s)
in either rural county studied here; nor did any group of opinion
leaders emerge as being particularly supportive of the county social
service agencies. At the same time, however, among opinion leaders
in both counties, a majority indicated a desire for more information
about social service programs. Whether this request for more information is sincere or is merely the most socially desirable response for
opinion leaders to provide, it is nonetheless an opportunity to inaugurate information programs with designated staff to implement such
programs to help improve relations among the helping professions and
between the agency and general public.
Turning to the citizens interviewed in this research, fully threefifths of those interviewed in both counties reported that they personally were acquainted with recipients of social services; this
finding is highly consistent with earlier findings by Ogren (1973: 102)
and Carter, et. al. (1973: 6).
This indicates the presence of existing
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interpersonal relationships among the general public upon whifl public information and public relations programs could be built.
Further, these public relations efforts might be more successful to
the extent that they involve an emphasis on social workers rather than
agency policies. Ogren (1973: 102) concluded that individuals in her
study were more willing to evaluate welfare in general than to pass
judgement on recipients of assistance. Similarly, in the present study
policies were criticized more frequently than were social service personnel. This tendency to criticize "rules and regulations" or the more
remote federal and state decision makers rather than local personalities might account, at least in part, for the consistent mixture of
support and reprobation voiced by both citizens and opinion leaders.
Effective public relations programs could no doubt modify the public's
perception of social service agencies and social workers. But more
than mere propaganda must be involved in such public information efforts. Adopting "Madison Avenue" techniques to sell the social services product is not, in the present authors' view, an implication stemming from this and related research. Rather, efforts to evaluate and
improve current programs should be coupled with meaningful public
information efforts. Social services personnel must assume the lion's
share of any attempt to raise their own image in the public eye and to
provide more accurate information to the public; yet hand in hand with
this goes the responsibility to improve policies and practices when
necessary in such a manner that accurate information brings with it
favorable evaluations.

FOOTNOTES
1. This difference in return rate reflects different strategies used
in administering the mailed questionnaires in the two counties.
In County A letters were sent to those in the sample, prior to
sending the questionnaire, to encourage their cooperation. This
was not done in County B. More importantly, follow-up phone calls
were made in County A, when possible, to further solicit cooperation. In County B, lack of time and finances made this technique
impossible. It was the judgement of the authors and local resource
persons that this research design would maximize the return rate
among respondents who were sent questionnaires, and minimize the
interviewing time spent in the field. To the best of the authors'
knowledge, in no instance in either county were citizens who were
interviewed later sent questionnaires, nor were the respondents to
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the questionnaire aware that interviews were being conducted in the
community.
2. Adopting "opinion leader" as a conceptual category, in spite of the
difficulties which it introduces for descriptive purposes, does reopen some interesting theoretical issues addressed by students of
community organization and personal influence. If in fact more
highly educated professionals and members of allied occupations and
avocations are viwed as credible sources of information and beliefs
by the wider population in rural areas, one would expect some similarity between the views of such "opinion leaders" and the general
citizenry. Further, this should be the case whether or not such
opinion leaders demonstrate support for social service agencies.
Thus, the interrelationships among social service agency personnel
and other professional, quasi-professional and political figures in
a community could have considerable impact upon both the actual
effectiveness of the agency and the manner in which the public perceives the agency. While this may all be quite obvious, there has
been little systematic research which explores the complex relationships among social workers, opinion leaders and the public,
especially in rural areas. While data from the research reported
here are insufficient to adequately test hypotheses related to this
type of speculation, they are suggestive of over-all patterns in
the counties studied.
3.

In this section of the findings, in addition to comparing the knowledgeability and expressed attitude responses of the "general citizens" with the "public opinion leaders," comparisons among the
various occupations and avocations are also presented. However,
due to the small sample size and consequent small cell frequencies,
no significance tests are presented. Further, textual commentary
will be relegated to footnotes and is intended as highly tentative
and probably not generalizable to other rural communities.

4.

When comparing specific occupational categories, in County A
lawyers and clergymen were most in agreement that the county agency provided essential services, while in County B the law enforcement officials and health personnel recorded the highest percentage of affirmative responses. None of the occupational groups in
County B were willing to report that the county agency was not
offering needed help to the community, while a small percentage
in County A, primarily health personnel, reported negative responses to this question.
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5.. When comparing occupational groups, highest percentages of agreement with this statement came from lawyers and clergymen in
County A, and law enforcement officers in County B (see Table 4b).
6.

When comparing the occupational groups regarding this issue, Table
5b shows very little variability among the various occupational
categories in either county.

7.

Table 6b shows that educators and school personnel hold a particularly high proportion of negative stereotypes of recipients while
in County A, law enforcement officials, and to a lesser extent political officeholders ascribe individual weaknesses to welfare
recipients.

8. Table 7 shows that particularly high proportions of law enforcement personnel and political officials agreed that assistance
should be denied families with more than two illegitimate children.
No single occupational group in County B stood out as holding a
much greater consensus than others regarding negative attitudes
toward financial assistance to families with illegitimate children.
County
9. The item was worded "Most of the money spent by the
Department of Social Services comes from local taxes."; this is a
false statement.
10. This item read "Statewide statistics estimate that approximately
25% of all welfare recipients defraud the department," this considerably exaggerated figure is false.
11. In County A, educators and clergymen were more often misinformed
about the specific factual issues assessed in this study, while in
County B, educators were slightly less well-informed than other
occupational groups (see Table 8b)
12. With regard to the potential for public relations programs,
Hollister, et. al., suggest that there is considerable potential
for educating social services personnel and media personnel concerning issues and skills relevant to the inter-play between
journalistic efforts of all kinds and human services concerns
(Hollister, et. al. 1976).
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ABSTRACT
The application of behavior modification technology to the alleviation of various social problems is reviewed. Specific items discussed
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Introduction
Under the rather general label of behavior modification a highly
potent behavior change technology is being developed (Bergin and Suinn,
1975; Feldman and Wodarski, 1975; Kazdin, 1975; Thomas, 1974).
Technological development in this area has focused largely on changing
behavior on the individual level of analysis and to a lesser extent on
the group level of analysis which has been characterized by individual
programs carried out in group contexts to remedy problem behaviors,
rather than through the use of the group as a vehicle of change.
Moreover, only a few applications of this technology have been made at
organizational, institutional, and societal levels (Lind, 1967; Fellin,
Rothman and Meyer, 1967; Arkava, 1974; Luthans and Kreitner, 1975) even
though it appears obvious that in order to change behavior and to insure
its maintenance such applications are necessary since our laws, norms,
and customs specify contingencies for the society as a whole as well as
for each of the reference groups to which we belong. These contingencies
substantially influence and determine the behaviors we exhibit in specific
social contexts. Focus on these levels, therefore, should insure the
maintenance and the generalization of behavioral change exhibited by
individuals in individual or group interactional situations (Kazdin,
1975).
Furthermore, the inclusion of this level of analysis will enable
specification of the distribution of reinforcers and punishments by
various societal units as well as determine how these units control
behavior. Behavior modification theory applied at this level should
expedite the solution of such various societal problems as excessive
energy consumption, pollution control, economic systems dysfunctions,
welfare reform, worker performance, social action, illegal behavior, and
social integration, all of which this manuscript will address in a
review of many of the pilot efforts made in these areas of research.
The upcoming years will witness a greater sophistication of applications
and inclusion of variables which will make the control of these behaviors more feasible.

Basic Assumptions of the Social Behavioral Model
The assumption is made that laws of social behavior can be
formulated. The desire is to isolate those variables that control
behavior and formulate descriptive statements about the operation of
those events which control behavior. It is postulated that once these
variables are isolated the worker can modify the behavior. Behavior is
controlled by the events that occur before the behaviors (antecedents)
and consequences that occur after the behavior. Depending upon the
situation, either or both of these concepts are utilized in the modification of behavior.
Behavior is defined in terms of observable events in such a manner
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that two individuals can agree the behavior has occurred.
Likewise,
behavior is defined in such a manner that it may be counted in terms of
rates per unit of time, and the interest is on changing probabilities of
behavior (rates) occurring in the future. Baselines are secured on all
behaviors in order to enable evaluation of whether the influence strategy
has been effective. The one characteristic of behavior modification
technology which differentiates this approach to changing behavior from
others is the emphasis placed on the provision of data to facilitate the
evaluation of whether worker interventions produced the desired behavioral change.
For the purposes of this manuscript, social entities such as groups,
complex organizations, social institutions and so forth are defined as
social units that can be characterized as being composed of a series of
interconnected reinforcers and punishers and which consist of a plurality of individuals who can control reinforcers, both positive and negative, for each other regardless of the size of the unit and in many
instances for other constituencies (Arkava, 1974).
The social entities
communicate the conditions of reinforcement and punishment, i.e., consequences, through the provision of discriminative stimuli to individuals.
Formal discrimitive stimuli of social entities are: contracts signed,
policy, manuals of rules and regulations, informal norms and folkways of
the entities, and so forth. For example, through taxation governments
secure a generalized reinforcer from individuals' money and then welfare
departments and other agencies redistribute these reinforcers through
guidelines (contingencies) set forth by Congress. There is no desire to
de-emphasize the complexity of this process, but for the purposes of
this manuscript this definition suffices. In the future a more sophisticated model will include other essential variables.
Energy Consumption
One area in which behavioral analysis will be indicated in the next
decade is energy consumption.
In a pilot study conducted by Wodarski
(1977) a four-member household provided the site for the experimental
study. The experimental group went through a standard A,B,A,B, design
with a follow-up baseline period. A unique measurement system was
employed to monitor the amount of time that the television, stereo,
radio, oven and heat were used. A point system was devised which
consisted of various contingencies and utilized such reinforcers as
food; savings, i.e., money deposited in the bank; nights out on the
town, including steak dinners and movies; enjoyable activities such as
camping and hiking; and so forth and was used to modify consumption of
electrical energy. A significant reduction in the use of electrical
power was noted during all the periods in which the reinforcement system
was utilized.
Unfortunately, however, the behaviors were not maintained
during the follow-up period. These preliminary data and additional data
provided by other investigators indicate that behavior modification
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techniques can be utilized to temporarily reduce electrical, natural
gas, and fuel-oil energy consumption in a typical household (Kohlenberg,
Phillips and Proctor, 1976; Winett and Nietzel, 1975; Kohlenberg,
Phillips, and Proctor, 1976; Hayes, and Cone, 1975; Kagel, Battalio,
Winkler, and Winett, 1975; Seaver and Patterson, 1976).
Furthermore,
the implementation of behavior modification techniques was fairly easy
and accepted by all members. However, results of the study point to two
problems, the need to employ a maintenance procedure once behavior
change is achieved and consideration of larger social variables in
controlling behavior. While at the same time the family significantly
reduced their electrical consumption, the power company increased the
general rates by 20%. A societal contingency was imposed on the family
which served to punish their attempts to conserve energy. It seems that
if indeed there is an energy crisis, then power companies should utilize
incentives for people to reduce their electrical consumption rather than
penalize them for reducing consumption. However, one could also argue
from a behavior modification perspective that as the cost of energy use
increases the utilization will decrease accordingly (Ehrlich and Ehrlich,
1974; Winett, 1976).
Pollution Control
In the last few years there seems to be an increasing interest in
the use of behavioral analysis to help solve environmental problems such
as littering, the lack of citizen participation in mass transit, and the
use of non-returnable bottles (Robinson, 1976). Clark, Burgess, and
Hendee (1972) and Burgess, Clark, Hendee (1971) were able to modify
littering behavior both in a forest campground and a movie theater. In
both instances positive reinforcement, i.e., money, comic books, gum,
Smokey Bear shoulder patches and so forth were utilized to increase the
number of bags of litter that children turned in to a specific area.
Likewise, Powers, Osborne, and Anderson (1973) were successful in increasing litter removal in a national forest through the use of a small
monetary reward and Kohlenberg and Phillips (1973) increased the deposit
of litter in urban parks through the use of a ticket that could be
exchanged at the concession stand for a soft drink. The ticket was
provided after a litter deposit occurred.
Individuals were made aware
of the contingencies as they entered the park through a sign which read,
"At times persons depositing litter in containers will be rewarded."
Chapman and Risley (1974) were moderately successful in reducing the
litter in a high-density urban neighborhood and found the most effective
contingency in increasing anti-litter responses was a monetary payment
for clean yards.
Baltes and Hayward (1976) reduced littering at two
college football games through the use of monetary incentives and visual
prompts. The provision of litter bags with an appeal not to litter had
little effect on the behavior, however.
Geller, Farris, and Post (1973) increased the use of returnable

-1058-

bottles through passing out handbills designed to prompt the purchase of
soft drinks in returnable rather than throw-away containers. The handbills provided a rationale in terms of environmental benefits for
encouraging purchase of returnables. Likewise, paper recycling was
increased through the use of incentives. For every pound of paper
individuals who recycled paper were given a ticket which enabled them to
increase their chances of winning a prize. Contests where groups of
dormitory students could win $15 for the most paper saved were also
successful (Witmer and Geller, 1976).
Subsequent research has continued
to show littering behavior can be decreased and recycling increased by
providing explicit instructions on how to dispose of the litter, monetary
payments, and conveniently placed disposal and recycling containers
(Geller, Witmer, and Orebaugh, 1976; Reid, Luyben, Rawers, and Bailey,
1976).
In regard to increasing the use of ecologically focused modes of
transportation, Everett, Hayward, and Meyers (1974) used token reinforcement procedures to increase the busridership on a college campus.
Utilizing a token system in which individuals could exchange tokens for
ice cream, beer, pizza, coffee, cigarettes, movies, flowers, records,
and so forth at various designated business establishments resulted in a
150% increase in ridership. With the exception of these few research
projects, the use of behavior modification in the environmental movement
remains a relatively unexplored area of research. However, these
preliminary data do indicate that specific reinforcement contingencies
can be utilized to effectively control pollution behavior of individuals.
Future research endeavors should isolate what combination of techniques
yields the best results in terms of reducing pollution. Questions to be
answered through future investigations will pertain to whether punishment of undesirable behavior is adequate, whether positive reinforcement
for anti-pollution behavior is adequate, or whether a combination of
these two techniques is more efficacious. Additionally, the role played
by significant models in either producing or reducing pollution behavior
will have to be determined as well as what type of observational procedures are necessary to ensure the conservation and improvement of our
environment (Christophersen, Doke, Messmer, and Risley, 1975; Willens,
1974).
Token Economies
Present monetary policies of world governments represent a hit and
miss approach.
It is unfortunate that policy makers in certain countries
make economic policy without use of a reliable data base. For affluent
individuals, this approach is of minor consequence. However, for the
populations dealt with in social work practice the consequences are more
serious. Token economies utilized in mental hospitals, correctional
institutions, schools, and other agencies represent miniature economic
systems and present the behavior modifier with the opportunity to control a variety of variables to determine how they affect the behavior of
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individuals. We therefore are able to contribute to the development of
a technology of economic behavior. Such an empirical opportunity has
rarely been available in economic analysis. The components of the token
system correspond with various aspects of our economic systems; e.g.,
tokens may be considered as currency, amounts of reinforcement as wages,
exchange rates as prices, and pay periods as schedules of reinforcement.
Recent experiments utilizing token economies to test various economic
principles such as consumption schedules, Engel curves, elasticity of a
demand curve and so forth are enabling behavioral scientists to make
beginning propositions concerning how certain economic variables affect
behaviors. For example, high savings lead to poor performance rates in
various behaviors, low savings lead to improved performance rates.
Individuals tend to spend more on leisure items as earnings go up and
less on basic necessities. Thus, if an individual wants to increase
performance behaviors more incentives will have to be provided. One
means of increasing incentives is to increase prices. Thus, if a social
worker is employing a token economy in a mental hospital to increase
such behaviors as work, self-care, academic behaviors, and so forth, an
increase in prices should produce a general corresponding increase in
desired behaviors. As this knowledge base develops, it would be in the
best interest of the social work profession to utilize such data and
communicate the findings to world policy makers in order to benefit the
individuals we serve. Token economies viewed as miniature economic
systems present numerous possibilities for investigating the effects of
guaranteed income, negative income tax, the various other welfare
programs, and so forth on a scale model. Recommendations therefore can
be based on empirical data rather than on faith (Ayllon and Azrin, 1968;
Fethke, 1972 and 1973; Kagel and Winkler, 1972; Winkler, 1971a,b; 1972,
1973a,b).
Thus, token economies and simulations have made beginning contributions to the understanding of micro-economics and have the possibility
of providing a preliminary data base for present monetary policies.
More experimentation will be needed to determine how generalizable the
results are to large economic systems. No doubt this process will
involve the specification of large numbers of variables and how they
affect economic behavior.
Architectural Control of Behavior
Recent research indicates that we can architecturally structure
environments to control many behaviors. In the area of crime control, a
recent development has been the utilization of bucket seats rather than
benches in various terminal facilities where derelicts formerly slept.
Also, buildings are now being constructed with corridors and passageways
which are open to public observation since recent research evidence
indicates that more crime takes place in corridors and passageways that
are hidden from public view (Jeffery, 1971 and 1976; Reppetto, 1976).
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Additional literature suggests that seating arrangements in waiting
rooms and workers' offices either increase or decrease interaction among
clients and/or workers. The research further indicates that furniture
placed so individuals sit at right angles increases interaction. Likewise,
a seating arrangement in a group context definitely either facilitates
or deters the interaction among group members with more interaction
occurring when individuals are seated in a circle (Dinges and Oetting,
1972; Lauver, Kelley and Froehle, 1971; Seabury, 1971; Widgery and
Stackpole, 1972).
New research is being conducted to isolate those variables that are
crucial in offering adequate services to children in day care center
environments (Twardosz, Cataldo, and Risley, 1974).
Preliminary research
seems to indicate that open environments where children are continuously
visible to staff and the staff are almost continuously visible to supervisors facilitate interaction among the children and staff (Doke and
Risley, 1972; LeLaurin and Risley, 1972).
Certain toys that require at
least two individuals to participate such as cards, checkers, pickup stixs, Don't Cook Your Goose, Don't Break the Ice, Don't Spill the
Beans, and so forth lead to more interaction whereas materials such as
crayons, gyroscopes, tinker toys, puzzles, books, Play-Doh, and so
forth decrease the interactional levels among children (Quilitch and
Risley, 1973).
Hospital wards are being remodeled to make use of light
colored paint, brightly painted doors, attractive and modern furniture,
brightly colored bedspreads, and so forth. These items seem to increase
positive behaviors exhibited by the patient; that is, patients' attitudes
become more positive and they socialize more (Holahan and Saegert, 1973;
Price and Moos, 1975).
Moreover, in hospital settings we are learning
that seating patterns that place individuals at right angles and closer
together increase the interaction between the professional staff and
among the patients themselves (Holahan, 1972).
Through providing verbal and nonverbal prompts to individuals in a
nursing home such as placing materials in their hands, discussing
materials with them, and so forth, McClannahan and Risley (1975) significantly increased such verbal and nonverbal behaviors as talking to
one another, nodding, smiling, or visually attending to one another,
eating or drinking together, using recreational equipment such as
puzzles and participating together in games.
Welfare
In a study conducted by Miller and Miller (1973) wherein positive
reinforcers were utilized to increase welfare clients' attendance at
self-help group meetings it was demonstrated that the following reinforcers are very practical: toys, stoves, refrigerators, furniture,
clothing, rugs, kitchen utensils and information about social services.
The authors suggest that these procedures might also be used to increase
attendance at adult education programs, in projects that create income
for the self-help groups, and in neighborhood rehabilitation projects.
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Moreover, Briscoe, Hoffman, and Bailey (1975) helped lower income adults
learn appropriate behaviors for participation on a policy board of a
federally funded rural community project through behavioral modification
techniques such as social praise, video tape feedbacks of behavior
acquisition, and so forth. Behavior analysis helped these individuals
acquire the ability to define a problem, define and evaluate solutions
according to their merits and formulate action plans and implement the
solutions. Both of these studies are aimed at changing individual
welfare clients' behaviors.
It would seem that a feasible solution to
the welfare problem in various countries might be found in first specifying
what types of behavioral changes are desirable in welfare clients such
as increased self-sufficiency and decreased dependency and then in
structuring the appropriate institutions to implement the contingencies
for exhibition of these behaviors. Currently, most welfare systems
structure reinforcement contingencies that do not reinforce selfsufficiency (Piven and Cloward, 1971).
Worker Performance
Two problems certain to be encountered by employers in the future
will be absenteeism and decreased worker productivity. Pedalino and
Gamboa (1974) executed an interesting study in which they utilized
monetary reinforcement contingencies in order to decrease employee
absenteeism at an industrial plant. Likewise, Hermann, deMontes,
Dominguez, Montes, and Hopkins (1973) utilized monetary reinforcement
contingencies with industrial workers to increase punctuality on the
job. Much research is beginning to accumulate from behavioral analysis
to indicate that monetary reinforcers should be made contingent upon
specific job performances. Research indicates that this can improve job
finding (Jones and Azrin, 1973), accurate change making in a family
style restaurant (Marholin and Gray, 1976), job performance of workers
in neighborhood youth corps (Pierce and Risley, 1974), professional and
non-professional workers' performance in an institution for the mentally
retarded (Iwata, Bailey, Brown, Foshee, and Alpern, 1976; Quilitch,
1974; Patterson, Griffin and Panyan, 1976) and on psychiatric wards
(Loeber, 1971; Pomerleau, Bobrove, and Smith, 1973), and teachers'
behaviors with students (Harris, Bushell, Sherman, and Kane, 1975).
Moreover, research seems to indicate that incentives are necessary for
good therapeutic practice; that is, in order for professionals to change
their behaviors feedback must occur and incentives be provided for the
changes (Rinn and Vernon, 1975). Other research seems to indicate that
the workers are more highly productive when they are satisfied with what
they are doing, administrators or executives show interest in them and
consideration for their concerns, channels of communication are open,
when they have autonomy in accomplishing tasks and are reinforced for
good work, when administrators set an example in terms of working
productively, and when they have a chance to complete a whole task.
Such work environments are characterized as being very reinforcing (Katz
and Kahn, 1966; Weick, 1969).
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Lind (1967) applied social behavior theory to factors linked to
individuals' malperformance during committee meetings. The following
committee behaviors were chosen for modification: interruption rate,
inattentiveness, cross talk, inappropriate comments for the topic under
discussion, and so forth. Reinforcement contingencies were implemented
to end cross talking and interruptions, to link hand raising and request
for recognition, and to limit the length of the discussion. The following
positive reinforcers (smiles, recognition through note taking and
turning on tape recorders and negative reinforcers (looking away,
turning off the tape recorder and temporary termination of note taking)
were utilized by the change agent to either decrease or increase appropriate committee behaviors. Moreover, the change agent raised his
hand to obtain recognition to speak and spoke only when called upon
thereby modelling the appropriate behaviors and facilitating their
acquisition by committee members.
Another strategy involved reducing tardiness in workers. The
primary contingency for tardiness was punishment; whenever the employee
was late the worker would call him to his office and make him wait 5 to
10 minutes in the waiting room before confronting him about his behavior. Punishment was chosen because other positive reinforcers such
as monetary incentives, promotion, and bonuses were out of the question
due to administrative constraints (Lind, 1967).
Rinn and Vernon (1975) reported the use of monetary incentives in a
community health center to facilitate workers' acquisition of knowledge
and treatment skills and implementation in terms of record keeping
competencies, such as specifying a written contract between the worker
and client concerning therapy goals, collecting and graphing data,
keeping current dictation on behavior to be modified and techniques to
be employed, entering process and termination notes, and so forth.
Worker salary increments were then based on how well they executed these
functions. The use of concrete standards reduced subjective biases
involved in delivering increments (Bolin and Kivens, 1974).
Social Action
An increasing call for social workers to engage in social action
with their clients has been noted in recent years. However, the technology
for social action has not been available. Behavior analysis now presents
us with a beginning methodology for social action. We can ask and
determine what reinforcers social workers and their clients possess that
can be utilized to manipulate other individuals who distribute such
reinforcers as housing, jobs, medical care, and other social services.
Our collective reinforcers such as knowledge, money, and so forth, and
our ability to effectively organize could be used to exert considerable
force on politicians. Once organized, for example, our social action
strategies could begin by asking an official to secure more adequate
social conditions for certain disadvantaged groups. If this strategy
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did not work, the next strategy would be to utilize a punishing contingency such as a demonstration in front of the politician's office or
indications to the general public that he does not care about people
through such various media as newspapers, radio, T.V. and so forth.
Finally, the ultimate strategy would be some type of economic boycott in
order to secure necessary items.
Caution should be used while applying such change strategies since
empirical guidelines are yet to be developed which will indicate appropriate choices. The approach is applicable to the extent that
targets of social action consist of recurrent and habituating behaviors
on the part of accessible agency officials. However, some of the most
intolerable situations involve relatively inaccessable decision makers
engaging in ad hoc behaviors. How to influence such targets needs
additional theoretical and empirical development.
Crime
Society has always tried to control behaviors which we have variously labeled as criminal. However, attempts to control these behaviors have met with little success. New research from behavior
analysis seems to indicate that three avenues are open to control
criminal behavior:
eliminate those stimuli that cue criminal behavior,
i.e., provide the conditions for it to occur; make the consequences for
criminal behavior severe; and/or provide everybody with the opportunity
to enjoy positive reinforcers through the provision of adequate employment thus making it unnecessary to engage in criminal behaviors to
secure positive reinforcements. The last item is based on the recent
conceptual formulation of the tenants of economic theory to criminal
behaviors. This data is preliminary and indicates that certain crimes
clearly do have an economic base, as demonstrated by fluctuation in
their rates with changes in economic conditions of the society; that is,
there is a direct relationship between unemployment rates and certain
criminal behaviors (Hann, 1972; Rottenberg, 1973; Sullivan, 1973).
Moreover, the highjacking of airplanes was handled through a behavioral
approach involving developing devices to detect weapons and developing
firm consequences for the behavior (Boltwood, Cooper, Fein, and Washburn, 1972).
Azrin and Wesolowski (1974) did an interesting experiment
that may be very applicable to controlling stealing behavior. They
found that requiring children who stole items from each other in one
experimental condition to return them did not reduce the rate of stealing behavior. It was only when they implemented a procedure they titled
"over correction" that stealing behaviors were reduced drastically. In
this procedure not only did the individual have to return the item that
was stolen, but he had to add an item of comparable value. Such preliminary research is an example of what is needed to place the control
of criminal behavior on an empirical basis.
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Social Integration
Societies have always struggled with how to implement procedures to
help people interact positively with one another. Historically, people
of different faiths, races, nationalities, and so forth have not been
able to live harmoniously. Behavior analysis offers a way of structuring
reinforcement contingencies to facilitate social integration among
individuals. A recent study in which children were reinforced with
tokens and social praise to choose interracial teams indicates that
liking for other races increased (Hauserman, Walen, and Behling, 1973).
Likewise, research suggests that structuring classroom situations where
reinforcement of a group of individuals is dependent upon the whole
group's performance increases liking for all of the group members.
Thus, one strategy for increasing the liking among individuals is to
place them in contexts where the reinforcers each individual secures is
dependent on other group members' performances (Aronson, Blaney, Sikes,
Stephan, and Snapp, 1975; Lucker, Rosenfield, Sikes, and Aronson, 1976;
Harris, 1975). These procedures increase the attractiveness each group
member has for others since each member's rewards are dependent on other
individual performances. Likewise, sharing and enjoying positive reinforcers increase the frequency of positive behavior exchanges among
individuals (DeVries and Slavin, 1975; Feldman and Wodarski, 1975;
Berscheid and Walster, 1969).

Summary
Historically, most interventive attempts in social work practice
have focused on the individual. Analogously, as behavior modification
technology developed, it also focused on modifying the individual's
behaviors to fit his environment. We have seen evidence to support the
application of behavioral analysis to the solution of selected social
problems (Tuso and Geller, 1976). Even though this is, at this point, a
very futuristic approach, it is believed that in the coming years we
will witness more developments in this area and behavior analysis will
be applied increasingly to the solution of many other social problems
such as increasing participation of low income children in dental care
programs (Reiss, Piotrowski, and Bailey, 1976), shoplifting (McNees,
Egli, Marshall, Schnelle, and Risley, 1976), population control
(Zifferblatt and Hendricks, 1974), and food consumption (Madsen, Madsen
and Thompson, 1974); to the study of politician's behaviors (Weisberg
and Waldrop, 1972); to the study of different police patrolling strategies
and their effects on crime rates (Schnelle, Kirchner, McNees, and Lawler,
1975); to the study of the effects of various changes in institutional
policy on clients (Schnell and Lee, 1974); to train people to be their
own therapists (Mahoney, 1977; Thoreson and Mahoney, 1974 and Watson and
Tharp, 1972; Wodarski, 1975); and so forth.
Perhaps the greatest issue for behavior modification in the next
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decade will be the structuring of an individual's environment to insure
the maintenance and generalization of behavior change. The process of
generalization and maintenance of behavior has been greatly neglected,
or left up to chance. More structure hopefully will characterize future
sophisticated behavior modification systems.
The manuscript indicates that behavior can be controlled through
intervention at various levels i.e., individual, group, organizational,
institutional and societal. However, adequate control will be achieved
only through coordination of these components and the social work professional should become equipped to provide such coordination.
Implementation of behavior modification interventions through large
social systems poses the same ethical and political issues that implementation on the individual level does. However, the inclusion of this
level of intervention will increase the probability that the behavior
will be modified and maintained. If one can entertain the notion that
we already have a social system that modifies and controls our behavior,
the question is should we ourselves make the system as human as possible
through our control or permit it to act on us in a laissez-faire manner.
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ABSTRACT
This paper explores the issues involved in introducing behavior
modification procedures into social work agencies, sane of the
ccnmn problems encountered in using this approach, and suggestions
for dealing with these problems.

There seems to be a pattern in the introduction of new practice
concepts into social work practice (Carter and Stuart, 1970).
First,
a few social workers introduce the ideas into practice and the social
work literature. As the ideas spread, others in the field may inspect
the ideas, often with a negative bias, and achieve consensus in rejecting the new and restating their allegiance to the established. As
the number of people who experiment with the approach increase, sane
in the field begin to rephrase their evaluation in terms of the ideas
having same, but limited, applications (Bruck, 1968).
Or sametimes,
the ideas may be viewed as all right, but nothing really new. Subsequently, the field may bifurcate (as it did in the functionaldiagnostic schism) or--as seems to be happening in the case of the
introduction of behavior modification--the concepts slowly begin to
be infused into the mainstream of social work practice.
The introduction of behavior modification approaches into
agencies is not a simple matter, but is often accompanied by a
diversity of problems.
Such problems can contribute to the failures
of attempts to help clients through the use of behavior modification.
It is a paradox that the more effective and widely applicable
behavior modification appears to be, even the client groups often
considered untreatable (Atthowe and Krasner, 1968; Franks, 1969;
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Ayllon and Azrin, 1968; Bandura, 1969; Schafer and Martin, 1969;
Rimm and Masters, 1974; O'Leary and Wilson, 1975), the more hesitant
practitioners are to use it.
Such resistance can be understood, in
part at least, as a reaction fran those who balk at any new approaches.
But understanding of the problem, by itself, may be insufficient to
produce change. The practitioner who believes that the use of behavicr
modification can make a substantial contribution to effective practice
must gobeyond mere understanding of this possibility to assessing what
behavior modification might have to offer for the problems he deals
with, what specific aspects of behavior modification might be applied
and what strategies can be used to shape the acceptance of these
approaches into social work organization (Guyett, 1972).
The introduction into agency practice of behavior modification
procedures by the social worker should be compatible with and support
the objectives of his organization--as long as these objectives are
professionally defensible. Such objectives may include not only the
immediate goals of improved services to the client, but such long
range goals as maintaining orunity support and improving staff
morale. The effective social worker studies his organization as he
would any other target system, to understand the goals, response
patterns, and reinforcements which effect those who are significant
to his organization's functioning. The assessment of the variables
which might influence the way behavior modification approaches are
introduced--or whether they should be introduced at all--includes a
review of the resources and the priorities of the organization and the
probabilities that behavior modification will be effective in view of
such variables as the manpower, physical resources, and sources of
agency power; the problems to which the organization gives priority;

and to the social worker's own skills, and that of his colleagues
(Guyett, 1972).
This paper will survey the issues involved in introducing
behavioral modification in social work settings; same of the cacnon
problems encountered in using this approach, and suggestions for overcoming such problems.
Demands of the Delivery System
The use of behavior modification, like any other method of
practice, makes certain demands on the service delivery system which
utilizes it.
At the same time, social workers are well aware of the
influence the delivery system has in controlling the professional
decisions and choices made within the system. Behavioral approaches
-1075-

shape and are shaped by the organizations in which they are used.
Their departure from some traditional approaches often exaggerates
these problems. The effectiveness of behavior modification is therefore dependent to a large extent on how well the social worker
resolves the various potential conflicts between the demands of the
behavioral procedures and the demands of the delivery system.
The potential conflicts in the reciprocal relationship of delivery
system demands and a system of practice concepts are varied and appear
in many forms (Tharp and Wetzel, 1968; Sarri and Vinter, 1967). Many
failures of behavior modification can be traced to such conflicts.
Some of the more coamin problems will be discussed here along with
sane possible ways of overcoming them.
Informal Agency Obstacles
Social work agencies must be viewed as social systems as well as
bureaucracies (Sarri and Vinter, 1967, p. 88). They are bureaucracies
in the sense that they are established and maintained to accomplish
specified goals, and are organized and structured in such a way as to

insure that these goals are attained at a high level of productivity
with the most efficient means available. If clear and rational presentations of the effectiveness of behavior modification are made, there
can be little rational resistance by the agency bureaucracy.
But the agency is also a group of professionals in a social
system which often reacts in subtle, unwritten and informal ways to
pressures both from within and outside of the agency which often
conflict with the goals established by the bureaucratic aspects of
the organization (Sarri and Vinter, 1967). The patterns by which the
social system operates change over time as outside events influare the
agency, and as there is personnel turnover within the agency or as
staff members modify their perceptions. It is the informal, sometimes
irrational factors within the social system of the agency which may
have the most profound effects on the introduction of new approaches
into the agency's program.
Often, organizations tend to resist change. There is comfort and
safety in established procedures and policies. Inertia in organizational change is often the product of the distribution of power within
the organization itself. The administrator and senior supervisors may
represent a "gerontocracy" having considerable power over the introduction of new policies and procedures in their agency. They may also
be individuals in the agency who are furthest away frm practice as

well as from their formal social work education.
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As a result, if they

were educated as caseworkers, they were reinforced for learning and
accepting a psydhodynac approach to human behavior and case management. In fact, if their graduate education followed the amn
pattern of much of the first half of this century, their challenges to
this conceptualization may have been met with accusations of resistance
and implicit Psychological deficits.
Commitment to the psychodynanic model has traditionally received
considerable reinforcement. It was almost universally accepted by
peers and provided a fairly reinforcing technology for the practitioner-reinforcement by clients who stated that they were benefitted
by the social worker's help, and protection fran the aversive consequences of those clients who withdrew or refused to improve with the
rationalization that they were probably "untreatable" in the first
place. Furthermore, "talk" therapies based on the psychodynamic model
provided fairly easy (you don't have to leave your office), enjoyable
experiences (long talks with many clients are very reinforcing) for the
worker. It also provided social workers with an opportunity to model
their behavior after that of the much admired psychiatric treatment of
the day. Indeed, the high priority placed on "insight" therapy as the
apex of a large proportion of social work intervention typologies
clearly emulated the psychiatric model.
Executives and supervisors who have been reinforced for many years
for such an orientation may resist giving up this approach, except
through token acceptance of same procedures in some situations. It is
painful to question the patterns of a professional lifetime. Wile
practitioners' questions and arguments may have considerable thought
behind them, it

is

important for them-in trying to convince adminis-

trators and supervisors of the desirability of change--to be aware of
the potential threat which a new approach may engender.
Adinistrators, supervisors and line workers all operate aceoding
to the sane laws of learning which influence our clients', and our own
behavior. They tend to engage in behaviors which are reinforced and
avoid those which are aversive. In this light, it may be useful to
consider sane of the potentially reinforcing and aversive properties
of psychodynamic and behavior modification models for the practitioner,
supervisor, and administrator, a delineation described in Table 1.
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TABLE 1:

Qualities of Traditional Approaches and
Behavior Modification That May Be
Reinforcing and Aversive for Administrators,
Supervisors, and Practitioners
Reinforcing

Traditional
Approaches

Extended relationships with
respecting and admiring
people
Frequent reports (from
those who continue) of
being helped in general
terms
Fascinating and intricate
diagnostic procedures
Doesn't require leaving own
convenient and comfortable
office
Is generally expected by

large percentage of clients
and colleagues

Aversive
Time consuming
Research indicates often
unsuccessful and
frequently leads to
deterioration for clients
Tends to treat clients as
"sick"
Verbalized changes in
office may not affect
behavior in outside world
In consultation, approach
is largely limited to
understanding psychodynamics with unclear
implications for
interventions

Similar to what other
prestigious professions do
Reinforcing
Behavior
Modification

Data seem to support
effectiveness in a wide
range of settings
Provides clear evidence of
success when there is
success

Aversive
New, requires changes
There may be little direct
contact with the target
Weekly reinforcement,
through clients' gratitude,

may not be forthcoming
Provides clear guidelines
for practice (e.g., specific
techniques)

Technology may be
considered strange by
clients; concerns over
'"bribery",
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etc.

Reinforcing
Behavior
Modification
(continued)

Facilitates egalitatian
relationships with clients
and mediators

For consultation, provides
a clear, easily transmissable, action-oriented
approach
Client improvement, which
clearly relates to the
intervention
Greater range of tools for
range of problems
Learning something new and
revitalizing. Being in on
'ground floor" of new
developments
Efficient-generally
demanding less time
expended by social worker
per case. More rapid
turnover of cases
Makes effective use of
paraprofessionals,
geometrially increasing
potential for reaching
people in need

Aversive
Often requires working
effectively and closely
with mediators, e.g.,
house-parents, teachers,
etc.
Does not build on comonn
knowledge base
Takes more precise, clear
cut planning rather than
depending on more global
definitions of core of
problem (e.g., "unresolved
goal").

Seems to be what "psychologist's do"
Is talked against by many
social work educators and
leaders
Are not enough experts to
provide the consultation
needed to practitioners
as they first learn to
use it
May be challenged,
carefully scrutinized
and depreciated by
colleagues

Makes direct link between
assessment and intervention
Influencing Staff Attitudes
Hopefully behavior modification will be considered by staff
through an open evaluation of its merits. Acceptance of demonstrations
of behavior modification can be facilitated by finding means of showing
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what the introduction of this technology (i.e., applied body of knowledge) into the agency can do not only for the clients but for the
staff and agency as well. This requires the staff person advocating
these procedures to understand what is reinforcing to staff and what
aspects of the approach are aversive. All too often, the mistake is
made of using logical debate as the only means of influencing staff
attitudes. As noted earlier, the agency--when seen as a social
system--is often controlled by non-rational factors.
It is necessary, then, for the social worker to assess the
agency's attitudes, conceptions and experiences with the practice of
behavior modification--as well as to honestly explore his own attitudes
about the agency. What do the various staff members anticipate to be
the consequences of the use of behavior modification? What dangers or
negative consequences do they expect? There often may be realistic
bases for staff concern. Descriptions of professionals using behavior
modification strategies as "arrogant, patronizing and brusque" are
frequent enough to raise questions as to their validity (Guyett, 1972).
The development of civility and friendliness on the part of those
introducing new approaches into a social agency is not just a nicety
but a necessity for making new ideas more acceptable and less threatening and creating an atmosphere in which there is willingness for all
staff to share each other's experiences.
There are many procedures which can facilitate the use of behavior
modification procedures in an agency which is mildly to strongly
opposed to their use. Many approaches other than open and logical
discussion of the issue may seem devious and in conflict with the openness ideally characteristic of the use of behavior modification. Sane
of the ways in which practitioners have been able to create more
responsive attitudes toward behavior modification among fellow staff
members, supervisors, and administrators are:
1. The practitioner first using this approach, tries it out in a
limited scope, such as with a particular set of problems in an agency
special project, on one ward, in one cottage, etc. Objective records
are kept and shared with those who have been involved with the project.
2. Suggestions can be made by the social worker to model after
other local agencies, or similar agencies in other cmunities, which
face the sane problems and have successfully used behavior modification.
3. Through informal relations with a select group of paraprofessionals affiliated with the agency (e.g., foster parents, cottage
personnel, outreach workers), the social worker can discuss the approach
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and explore ways in which they and the social worker might attempt to
apply the technology with a particularly difficult situation. The procedures are explained in simple language and progress shared with the
participants.
4.
The social worker volunteers to work collaboratively on a case
with one of the mcore skeptical but concerned members of the staff. If
allowed to do so, he should then be open with the co-worker and offer
him appropriate reinforcement for joint participation.
5.
The social worker should analyze his own behavior from a
behavioral point of view to maximize his use of positive reinforcement
and minimize his use of punishment or aversive behavior.
For instance,
any implications that the technologies used by colleagues are "bad" or
"unethical" should be avoided.
A low key approach is likely to create
Share ideas with colleagues, avoiding "lectures."
less resistance.
Again, the principles of reinforcement apply to the worker's own
behavior and that of his colleagues.
It is not effective to attempt to
influence people by making them feel stupid.
Praise, positive criticism, the pleasure of successful problem-solving can much more
effectively change behavior. Rather than saying, "Your approaches
clearly don't work, are outmoded, and behavior modification is the
only intelligent approach," it may be more effective and honest to
say, "There are many ways of approaching this kind of case.
I (or
others) have found it useful to use this approach."
6.
The social worker should avoid jargon.
ile
it may be
conceptually useful to name approaches, it may be more acceptable to
colleagues, supervisors and mediators to functionally describe an
approach than to label it.
For instance, saying that, "I want to
teach Tom how to be more comfortable with the things that make him
up-tight," may find a more responsive reception than saying, "I am
going to apply systematic desensitization to Tom."
Indeed the term
"Behavior Modification" itself has generated a constellation of myths
in the field (Morrow and Gochros, 1970) and to some, it has become
associated with a cold, computer-like, laboratory-oriented image.
These images are understandably aversive to people in the helping
profession. They can be avoided by offering functional descriptions
of recommended procedures rather than abstract labels.
7.
Before offering consultation or recommendations for procedures,
the social worker should establish his credibility for being successful
in these approaches.
For example, a school social worker offered to
help a teacher work with same of the particularly difficult behaviors
of one of her students. After some progress was made, the teacher
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mentioned her "project: to other teachers who began to approach the
social worker for help with scme of their problems. Later sane of the
teachers suggested the worker offer a seminar on "strategies of
classrom management."
8. The social worker can offer praise and encouragement for those
who begin to apply behavior modification in their own practice, but
should not "oversell." There are many factors which may lead to
failures in the approach. These can be anticipated. It is also facilitating to take the tack: "Let's try this and see if it works a
little bit better."
9. The social worker should start introducing concepts of
behavior modification with those who have the most immediate contact
with clients rather than trying to influence those who are further
removed. For example, a rural child welfare worker sent letters hne
with all the children identified as "retarded" in the county inviting
parents to an evening session on "child management." In the sessions,
she offered "some things that seem to work with common problems
experienced by parents of 'retarded' children." The parents asked for
additional sessions and ultimately organized a county wide association
of parents of retarded children which focused on helping parents
teach their children necessary skills and deal with common behavioral
problems.
Bureaucratic Obstacles
The social system aspects of the agency are not the only source of
problems in developing behavior modification programs. The bureaucratic
demands of organizations may create obstacles for the social worker
(Tharp and Wetzel, 1969, p. 141). Some agencies cannot--or will not-provide the flexibility for allowing individualized plans for individual
cases. Some agencies (particularly schools and institutions) are
oriented to the convenience of staff through their policies and
schedules, and offer little tolerance for individualized programs for
particular clients. There is also pressure in bureaucracies to treat
all consumers alike. "Non-discrimination" is a basic social work
value; but its inappropriate, inflexible application can impede individualized intervention programs.
An example of the complex problems introduced by such bureaucratic rigidity is provided by Tharp and Wetzel (1969, p. 141). A
plan was developed in which a child was allowed to play in afterschool football games as a reinforcement for good behavior at school
in the morning. The school principal objected to the plan for two
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reasons:
(1) He didn't believe the school could restrict this child
from the after-school football program when it was the right of all
other children (bureaucracies are oriented to treating all individuals
alike); and, more important, (2) There was no communication channel in
the school for sending information from the student's morning teacher
to the afternoon football coach.
Both the teacher and the coach felt
it would be inappropriate for their respective roles to have them
report to each other.
Since most social work practice is carried out in bureaucratic
settings, the friction between bureaucratic demands and the delivery
of individualized services remains a major concern.
Certainly this
friction can create a major problem in the utilization of behavior
modification.
In describing problems in casework practice, Briar
(1973, p. 24-25) suggests:
Every attempt by the agency to routinize scme
condition or aspect of professional practice amounts
to a restriction of professional discretion, and for
that reason probably should be resisted, in most
instances, by practitioners.
But it will not be
enough to resist bureaucratic restriction. We will
need to roll back the restrictions that already constrain
practice in order to gain the freedom essential to
experiment, to discover new and better ways of helping
the clients to whom we are primarily responsible.
Agency practice, and along with it basic administrative demands,
are probably essential to the equitable and widespread distribution of
social services.
But the agency should remain the servant of these
services, not their master. The extent to which administrative procedures can be stretched or relaxed to meet individual case needs
requires constant exploration and reevaluation.
In cases such as the above, for example, if an adequate plan can
not be devised within the existing bureaucratic arrangements, the social
worker may have to assume the role of advocate or broker for his client
for getting the various individuals in the clients' natural environent
to bend their bureaucratic roles to meet the demands of the interventian
plan. This may require finding ways of obtaining and developing
extrinsic reinforcement systems that do not frighten those who are
concerned with limited agency budgets.
This problem is, of course,
compunded when the worker operates in a separate bureaucracy from the
one influencing the client, and thus has less access to the individuals
involved (for example, a family agency worker dealing with a child in an
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institution). But even in such situations the basic formula renains:
removing aversive consequences and finding reinforcement for those in
the client's environment for participating in change efforts. At any
rate, a variety of strategies may be necessary for removing bureaucratic obstacles to efficient and effective services. Such strategies
are articulated in the social work literature (see, e.g., Patti and
Resnick, 1972; Pruger, 1973).

This paper considered sane of the impediments to the acceptance
of behavior modification prograns in social work organizations.
Sources of resistance to accepting these approaches can be lodged in
both the formal bureaucratic structures and the informal, sometimes
non-rational reactions of staff. Another source of resistance can be
related to the approach used by the social worker in introducing
behavior modification, if he fails to apply an understanding of the
factors influencing the attitudes and behaviors of staff and administration in their reactions to the approach. Some procedures for
understanding, and overcoming inappropriate resistance are suggested.
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A COMMUNITY ORGANIZATION TYPOLOGY OF GROUP DEVELOPMENT
STEVE BURGHARDT
HUNTER COLLEGE SCHOOL OF SOCIAL WORK

ABSTRACT
This paper seeks to close a gap in community organization literature by analyzing the Impact of strategy on small group development
and role changes in both leadership and membership. Using literature
from social psychology and community practice, It Is argued that a
tactical understanding of group dynamics can heighten one's effectiveness as an organizer. The paper then develops a typology of how
groups change under different organizing methods. Finally, the work
shows how an organizer can more easily "mix and phase" strategies
inside the same community group.

Community organizers distinguish themselves from other social
workers by their attention to collectivities rather than individuals;
likewise, "treatment plans" are conceptualized as strategies, not
therapeutic techniques. Nevertheless, while problems relate to community-based needs, the direct work of organizers is still with
individuals and groups. It is therefore surprising that the community
organization literature gives little attention to both the varying
membership roles and changing group structures that are reflected
within organizing strategies. I
This paper seeks to end some of that inattention. It shall
delineate how an organizer can further his or her strategic effectiveness through a tactical understanding of group structure and
processes. By viewing groups tactically, we shall explore two
primary themes: (1) how group structure and development can reflect
dominant strategic orientation. Organizers, especially new ones,
often assume that the structural properties of a group are quite
similar, not realizing that the initial structure of a group may
predetermine future strategic outcomes before he or she actually
begins active organizing. I We shall analyze the phases of group
development to see how they Impact on strategy formation.
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Secondly, we shall analyze how an organizer, once established,

can more effectively "mlx and phase' .' strategies by altering particular mebership roles and group ass!ignments. Blending strategic orientation, as any organizer knows, isTlIdy an easy task. The difficulties go beyond the blending of precarious strategic goals. Problems also lie in balancing distinct group properties--with attendant
membership demands, leadership roles, and stated goals--inside the same
comunity organization. We shall develop a typology to help
organizers achieve that structural balance.
We shall use Rothman's seminal analysis of community organization
strategies as backdrop for our discussion.
4 His model, as is well
known, emphasizes three primary organizing strategies: community
development, social planning, and social action. Each strategy is
comparatively analyzed along twelve variables--ranging from goal
categories to perceptions of client role. For our purposes, however,
three major factors stand out in relation to group structure.
(1) Goals. 5 Using community development and social planning as
polarities, we see that the former emphasizes process goals, those
results that have less to do with concrete ends than with the
psychological and educational rewards of participating within a group.
'Leadership development," the process by which an Indigenous membership develops the skills and self-confidence to run their own organization, Is one of the more clearly-identified process goals and is
associated with community development. Task goals, which are concrete and specified In advance, such as fact-finding and resource
development Involving, say, the starting of a health clinic, are most
often associated with social planning strategies. While any strategy
encapsulates elements of both task and process goals, we will see that
the actual structure of any community group must vary according to
the dominant goals of the group.
(2) The second Important factor is the type of resources available,
especially expertise. 6 Community development, with Its emphasis on
process, needs ess expertise (and the Intense level of resources
associated with such skills) than does a group preparing a detailed
grant for carefully-administered health care funds. As with goals,
the varying Importance of expertise in a group has direct bearing on
the structure of any community organization.
(3) The final organizational factor of primary consequence to a
group's development is its Ideoloical stance.
7 While Rothman
breaks down the Ideological s
of
rtance group into at least five
variables, 8 the Important elements relate to the level of group
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cohesion brought about by Its perception of power relations within the
community and to the legitimation given all community group members
to share decision-making within the group. Here social planning and
community development are less dissimilar from each other. The latter
views power relations as benign and that influence is shared
equally. The former is non-ideological but assumes expertise is
the basis of Influence in decision-making. Social action, the method
that most clearly blends task and process goals and its type of resources, distinguishes Itself from the other modalities on this
factor by its clearly-stated notion of sharp class or group cleavage
in the community and (usually) Its assumption that all people left
out of previous decision-making arrangements should be included
within Its own group. As we shall see, such considerations weigh
heavily on the structure of a group and the manner of its development.
This analysis, in short, will focus on three primary organizing
factors--goals, level of resources and use of expertise, and
ideological stance--to see how they distinguish not only the
strategy chosen by a community but the actual structure of its group,
the roles played by its members, and the process by which each group
can more effectively "mix and phase" strategies. Indeed, we shall
show how the conceptual distinctions used to discuss community
organization strategies are concretely expressed in varying group
forms.
GROUP STRUCTURE AND PROCESSES
Community groups, just like strategies, go through many changes In
their growth and development. Bales and Strodtbeck, 9 among
others, 10 located at least three phases of group development that
have consequence for organizers. Labelled orientation, evaluation,
and control, each stage differentially enhances or impedes three
organizing factors: (1) Its problem-solving ability; (2) the type
of leadership most effectively used; (3) the level of expertise
demanded.
Orientation is the initial stage of a problem-solving group's
development. It is a time spent less in problem-solving Itself
than In discovering what the problem really Is. Bales and Strodbeck
found group members spend the orientation stage engaged In "directed
Interaction In the discussion of the problem or potential problem;"
people want to know if the problem is worth tackling and If It Is
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possible to deal with it effectively. 11
Initial fact-finding
activities in social planning or the development of a newsletter for
communciation purposes In community development would be the type
of short-term tasks a group might engage In during this pahse, as
members sought to find out what the group might concern Itself with
in the coming months. Even those minor tasks may be difficult in
the very beginning. One organizer, Involved In a community
development project, wrote how difficult and amorphous this phase of
group life can be:
Committee members ...did not at first understand that 'committee'
meant a specific group of people, the same people every
time... Oral announcements were vague and misleading...
(for a few months) my suggestions were passively accepted.
With time they began to pose their own amused cynicism
against my professed view that our monthly educational
programs were justified if only one person derived some
benefit... Only later did they actually take over the
work.
12
Clearly, this phase is hardly one of dramatic movement or Involvement for members or for the organizer. While the above case is
undoubtedly extreme in its amorphous and passive character, the
Initial fluidity In group life Is natural.
It is a phase where
efforts are spent in group interaction, feedback, etc., as much
as they are in accomplishing an approved group project. An effective organizer will plan his or her work accordingly.
Evaluation is the second stage of group development. Here Bales
and Strodtbeck found that "the problem cannot be an open and shut
case... (it) Involves several different values and Interests as
criteria by which the facts of the situation and the proposed course
of action are to be judged." 13 In short, the group has proceeded from limited understanding of the problem (and thus little
understanding or commitment to the group and its ability to
ameliorate the issue) to an Intermediate stage where people see the
group as having potential value to resolve Its problems but disagree
on what the problem Is and (more likely) how to correct It. It Is
not an easy time. (Tuckman called it the 'storming' phase of group
development.)
14.
For example, a New Left political group had made the strategic
decision to enter electoral politics and begin working as an
electoral party. They found
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...for a few of the organizers, this shift Into pragmatic
politics was more than a little unsettling. Use to activist-advocate roles within strategies demanding little longterm follow through (e.g., qulckly-organized and easilydissipated demonstrations), a few were unable to change
their style... After many fights over what they should
15
be doing, they left....
Clearly in this phase discussion centers more often on the
clarifying of procedures and possible actions than on any one set
of directed behaviors. The group stage emphasizes a mixture of
affective and Instrumental behaviors, as members spend time on
becoming comfortable with the group and its ability to deal with
the now-defined problem at hand. This is the stage viewed as often
the most talkative--and quite Irritating--stage for the organizer.
People In problem-solving groups now know the problem but are not
yet acting on resolving it--in short, they are evaluating here.
What Is important, however, as will be seen below, is that the
evaluation is not of the Issue but the worth of the group Itself.
The organizer who feels he or she can skip such a stage because
people know what the problem is will be making a mistake. People
also have to know the group, and this intermediate stage allows for
a clarifying of the group's worth.
Control is the final group stage, where "there is pr ssure for a
group decision and the expectation of group action." 19 The group
is at a point of action in a planned set of behaviors and specified
roles; the emphasis Is on the task through concerted group effort.
The Implication of a tight organizational structure with little
time spent on soclo-emotional relations is suggestive of social
planning, with its emphasis on "pertise to achieve clearly-stated
and well-focussed objectives. ''This stage, the most obvious for
an organizer to Identify due to its concrete set of individual and
group behaviors (be It writing a detailed health care proposal,
coordinating a major fund-raising drive for a block association, or
organizing a set of coordinated demonstrations around housing problems). Nevertheless, It Is usually the last stage of a group's
development, not its first.
We can see that there are strong relations between the dominant
group stages of development and the strategy type chosen by a community organization. Community development, being Involved more
often In comunication and education and less In problem-solving,
would tend to stress the orientation and evaluatlonal stages of
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group development; social planning, with its more directed demands
and greater use of specific, expert roles, will function more within
the control stage of groups. Social action, which combines elements
of both community development and social planning, falls somewhere
between the two extremes. But what does each stage actually look
like? And how does a community organization move from one group
stage--or one strategy--to another?

GROUP DEVELOPMENT AND CHANGING LEADERSHIP STYLES
Strategies, as stated, are not static conceptions--they change
and develop to fit the needs and resources of one's organization.
Groups, too, develop and change over time, and with them, so do
their leadership demands. Hollander has stated "persons function as
(distinct) leaders in a particular time and place and there.goth
varying and delineating conditions.., to that leadership." I
These shifts In leadership style and group development are important
for the organizer to note, for correct leade 1ghip "by definition
facilitates the group's goal achievement."
By helping emphasize
the correct leadership style for a particular period of group development, the organizer may heighten the group's strategic effectiveness.
Bales specifically identified two primary types of leaders: the
task leader, who is goal directed and concerned with the achievements
of the group; and the socio-emotional leader, whose concerns are more
with the maintenance of the group. 20 We all know these types, be
it the well-informed woman who always wishes to close discussion on
minor agenda items so that more pressing issues can be dealt with, or
the friendly fellow concerned that time be alloted for coffee and cake
and a little socializing.
Organizers also know that each leadership type can be the source for
irritation or admiration--"depending on the situation." However, as
Hollander suggests above, it is more likely that each person is appreciated or disliked for both situational needs and the organizer's need
for an individual skills to enhance or move beyond a particular stage
of group development. Each stage is most clearly associated with a
particularly effective leadership style; that style is what one wishes
to make congruent with the rest of the group's functions.
Fiedler found that task leaders perform best under "conditions that
are either very favorable or relatively unfavorable to them." 21
This finding Is not as circular as It sounds. As one student wrote In
her process on a community group:
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Without Mrs. J. I don't know what I'd have done (in the early
stages of the group). Mrs. J. was hardly a sweetheart, and she
had few friends, but In the beginning she was terrific. Every
meeting she's raise a million Ideas for the (senior citizen's)
club while everyone else Just sat there... Finally she hit on a
repair program she'd read about and they all started to move-at last! ... She was a real powerhouse In the program, too...
Tasks that are Ill-defined are the kind many find frustrating or
too little worthwhile to bother pursuing. Such a time Is highly
conducive for those attracted to the task--and not just the group--to
plow ahead with the often-nagging but necessary details of trying to
understand and define the problem ahead. During this group phase-when there is hardly a "group" at all--such individuals play crucial
roles. Clearly, Mrs. J.--and other such task leaders, including the
organizer--will be found playing Important roles during this orientation phase of group life.
Likewise, when community organizations are clearly engaged in concrete and Immediate tasks, task leaders--who obviously are concerned
with concrete work and achievement--would again be expected to function
well within the control stage of groups. Indeed, this last phase
should be their forte.
We can see that task leaders are of real value in the early stage
of a group's development. But this doesn't seem to apply to community development, a method that from the start emphasizes process
over task, social Interaction over concrete goal directions. This
makes sense at first glance, but community development strategies, If
they do emphasize process over task, are by definition not problemsolving groups In their beginnings. 2 Eventual action on concerted
Issues may lie far off In the future. As such, strategies here would
not Involve an in-depth orientation phase (where problems are specified for relatively quick solution) but would Instead truncate this
first stage for 5he Interactional benefits and structure of the evaluational stage. 2
In this second stage, as Fledlej and others have pointed out, task
leaders are much less effective.
4 Still concerned with the tasks
ahead and relatively Indifferent to the group's membership needs, the
task leaders move from effective eye-openers who revealed the value of
the group to overly-zealous Irritants who bother other members with
their constant agenda-setting and single-mindedness. See what happened
to Mrs. J.:
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After the group had a rough idea of where it was going, they
started questioning everything--too much so. Mrs. J. infuriated people by her demands to head up the tenants' group when
they still weren't sure how they'd operate...I had to smooth
a lot of feathers, and spend time socializing more... It got
to be a drag until Mrs. F., a quiet lady I'd barely noticed,
volunteered to handle the refreshments.., and then she came
out a lot for a while at every meeting...
But it's not that Mrs. J. has changed; the group has. Seeing
that the group may have purposes and not yet fully understanding the
responsibilities that group Involvement may demand, most members
during the evaluatronal stage need to not only continue clarifying
issues but to feel increasingly comfortable with the group. Here is
where socio-emotional leaders become Important. Such people, whose
skills and interests are more effective than Instrumental, perform the
crucial roles Involved In heightening the attractiveness of the group
itself: serving refreshments, making certain that new members are
comfortable and that older members are kept Informed of group events,
etc.
These social leaders usually view the group as more Important than
the task. Where earlier their personalistic orientation appeared
slightly Irritating (or at least distracting) as the group sought to
clarify Its mission, here their friendliness and non-instrumentality
are highly valued. They achieve such high value because groups, like
individuals, are resistant to change. 25 Membership needs for understanding both group functions and future tasks can be psychologically
unsettling to people. Bales found that the move into the second group
phase was filled with the greatest level of both positive and nega ve
feedback; it was also the phase with the greatest drop-out rate. il
Hartford identified groups as either moving forward In this stage or
falling apart with some possibilities for regroupment.
7 In such a
stormy period, it is obvious what benefits the soclo-emotional leaders
can play.
An organizer would naturally appreciate those people who heightened
the positive effective functions of group Interaction during this
phase. By intermingling positive group maintenance functions with the
larger Issues posed from the earlier stage, the soclo-emotlonal leaders
help heighten the group's attractiveness beyond the still unsettling
work that lies ahead. New community organizations are often found
scheduling moderately complex fund-raisers in this period. As a task
-function, It helps raise money for future work on the now-clear Issue.
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As a process function, it is still not so demanding In Intensity that
it discourages people from participating; Indeed, the party, festival,
or banquet held serves the effctive function of heightening the
group's value to the membership Itself.
The above describes the first two stages In the growth of problemsolving groups. Community development, as mentioned, with its
strategy emphasizing process goals, Is somewhat different from these
more task-oriented groups. It will not originate in manifest form as
a "problem-solving" group, but will be formed instead, say, a sense
of neighborhood pride in a deteriorating section of the community
(see ff 12). The orientation period, with its demand for problem
clarification and generalized task orientation and leadership, will be
truncated, that Is, made short so that members do not drop away too
easily. Instead, as the group Itself will have value (for the goal of
leadership development), it will emphasize the evaluational stage of
group structure and leadership type. Only after the process goals
have been achieved, with leadership emerging and a sense of group
value present, would the organizer move back to the previously-truncated
orientation stage so that they begin the tasks of clarifying which
problem they would like to solve.
For the organizer engaged in any strategy, this evaluational stage is
often extremely difficult. Seeing larger Issues ahead and at the
same time realizing the need for the membership to value the group,
he or she will often squirm in anxiety as the group prepares itself for
the final, more demanding control stage of activity. 2I This is what
often makes the process of organizing appear so long; but without it,
as any organizer who quickly assigned tasks for a grant project (or
any major task) and ended up preparing the whole report herself or himself knows, to skip this cohesion-building stage would be a serious
mistake.
When the control stage begins, task leaders again come back into
prominence and effectiveness. While probably chafing during the
previous "motionless" time of the evaluational period, the task
leader now is able to do what he or she has been waiting to do all
along: get the Job done. By now, the group members understand both
the problem ahead and the value of the group in ameliorating it. What
they must do now Is act In a decisive manner, with set behaviors,
shared expectations, and formalized assignments. 29 The demands common to social planning, with heavy task leadership style and the group
cohesiveness necessary to carry out well-specified tasks, do not make
for Idle chatter and pleasant socializing.
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Here, the formerly Ingratiating social leader's Informal conversation appears out of place on the directed group's work table. Now
that the table is set for plans and action, the decisiveness and
specificity of the clear task qce again makes the task leader the
more effective group member. 38 Organizers, recognizing the need
for concrete action, can be expected to develop a task leadership
style to maximize the congruence between the group's structure and
the group's direction toward goal achievement. As Eugster wrote of
her once-passive and Indifferent group:
The group finally elected its own leader.. .who emerged as a
dedicated and determined leader. Works(in getting schools to
establish tutorial projects in poor areas) were handled with
great seriousness and tenacity... The program that evolved
seemed beyond their resources, but they worked at it with
real determination...
31
Real goal achievement was reached and maintained by a group that
emphasized the structure and leadership style associated with the
final stage of group development--not at the beginning of its life,
but after months of work.

"MIXING AND PHASING" IN ACTION:

THE USE OF EXPERTISE

So far we have seen that distinct community organization strategies
tend to emphasize a particular stage of group development; in turn,
each stage heightens the effectiveness of different leadership styles.
We must now analyze what specific types of leadership can be emphasized by organizers if they wish to either maintain a particular
stage of group development that is most conducive to their organizing
strategy or, equally likely, mix and phase strategies by moving the
group from one stage to another. This Issue of structural differentiation is best understood by analyzing the use of formal and informal
expertise within the group.
Guetzkow, in his study of group differentiation, delivered a
crucial message to organizers. Writing on his findings of group
processes, he stated:
...although some explicit understanding of the organization
is necessary, understanding per se is not sufficient to
induce the development of continuing, differentiated organizations. An analogous state of affairs exists with the respect
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to the existence of roles (in groups): although differentiation of roles is imperative for articulation (of the group),
such differentiation is not sufficient in itself to induce
an interlocking of the roles. (emphasis added)
32
In organizers' terms, assigning clearly specified roles to members
doesn't guarantee the making of a cohesive, permanent group. Developing cohesive group structure develops by differentiating roles through
the use of expertise. 33 This expertise is one of two types:
the knowledge of one's functional complementarity to others' tasks
in the group; (2) specified planning and/or other trained skills. 34
The former, more informal expertise is non-specialized and potentially available to all members of the group. The latter is more
specialized and common to particular, trained Individuals. For
example, knowing who and why one Is accountable for a group's
financial state Is learned by any member of a community organization; knowing the principles of accounting is another, more specialized matter open only to a few. Both are valuable in helping an
organizer move a community group beyond the amorphous orientation
stage of group development. Guetzkow's findings clarify an invaluable
lesson for organizations--you do not '"ake"a group by giving people
roles like fund-raiser, treasurer, publicity chief, etc. if the
roles are not connected so that members see the group-strutural
value inherent in such role complementarity. Indeed, this is much
of the knowledge being disseminated throughout the early stages of
group development. Without It, the common problems bound up In
goal displacement are inevitable. Whether community, group or
complex organization, people unknowing of or unconcerned with overarching group goals will Invest more of themselves In their own Job
than in the long-range group task. This holds with small groups, too-the fund-raiser becoming obsessed with raising more and more money,
the publicity coordinator dreaming of eight-page newsletters Instead
of critical, ongoing leaflets, etc. Clarifying how each task (and
concomitant role) connects to the overall group goals Is one easy
step for heightening the structural cohesion of the group itself.
For the organizer wishing to move from one stage to another, the use
of role complementarity heightens structure--the "sense of group"-and obviously speeds up group development.
The value of formal expertise, with its formal training and
elements of "bureaucratic intensity" 35 Is understandably suggestive
of even more group structure. As Eugene Litwak and Henry Meyer point
out in their work on organizational and group structures:
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The contrasting qualities of bureaucracies and primary groups
as Ideal types need not be further elaborated. It is sufficient to point out that professional expertise Is mainttained In social organizations that stress achievement,
Instrumental, specialized and Impersonal relations, whereas
the generalized qualities of the non-expert are maintained
In social organizations that share the opposite characterIstics...
36
In a community organization we would thus find the demands of more
formalized Interaction and direct planning carrying with them expectations for even more heightened role complementarity and differentiation that underpin structural cohesion. Just as Weber discussed
the increasing bureaucratization of organizations through specialization, so It is with groups once they use expertise. Any organizer
knows that the use of experts--be they lawyers giving legal advice or
accountants tending to the group's books--forces the group to pay
attention to the structural demands of the specialized roles. By
being so specialized, these experts force the rest of the group to
account for what the other group functions are, e.g., a lawyer gives
legal advice on specific property issues confronting the tenant group,
not all law, the accountant tends to fiscal Issues only as they
relate to the group's present solvency. Such focussed attention on
the group itself, the true forte of any speciality, brings into
clearer focus what any group Is about.
It will no longer be possible to open-endedly discuss problems or evaluate group worth.
Both the content of the discussion--and the group structure--will be
much tighter when expertise Is used.
Role complementarity and the Inclusion of group expertise help
organizers differentiate group stages and, even more Importantly,
help the organizer move the group through various stages of group
development. Looking first at the orientation stage, with Its
emphasis on group exploration, questioning, and individual searching
for a group problem, we see that it Is with the least amount of
expertise. Only after task leaders push and prod the group to a
greater awareness of group purpose--which by definition Is an early
element of the Informal expertise needed for role differentiation-does the group enter the second, evaluational period.
In this stage, organizing strategies similar to community development would engage In short-range tasks bound up In the larger process
goals of the organization. Indeed, one can see that the "informAl
expertise" bound up In recognizing the value of the group and Its
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members to perform tasks would be the dominant operational measures
used to chart the group's success in achieving its process goals.
Regardless of strategy, the evaluation spent In differentiating roles
(and thus the functions) of the group would heighten the use of
socio-emotlonal leaders here. By the social leader's attention to
group maintenance activities, he or she Is In fact focussing on
the inherent worth of non-specialized knowledge underpinning the
developing group's structure. This Information, reinforced through
effective means, helps others discover and become comfortable in the
group--and with their own new role definitions. Tasks such as fundraising activities that heighten the value of the group are appropriate here. By also assigning people-specific, Interrelated tasks
of a modestnature one begins preparing group members for the more
demanding control stage that lies ahead.
Finally, the control stage, with its heavy emphasis on planning
and goal achievement, will heighten the structure of the group to Its
greatest Intensity. Both roles and group functions are the most
salient In this period. The organizer will now be less concerned with
group maintenance or socializing and will Instead be heavily taskoriented, attempting to Implement well-planned and orchestrated
activities so suggestive of a cohesive and complex organization.
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The paradigm we have developed so far would look like the following:
TABLE I
ORGANIZING STRATEGIES, GROUP PHASES, AND LEADERSHIP TYPES
ORIENTATION

Initial
Length of Time

Type of
Leaders

Community
Development

Truncated
-Moderate

Very Modi- Low
fled Task

Low

Social
Planning

Short

Task

Moderate

High

Social
Action

Short

Modified
Task

Moderate

Low

Community
Development

Long

Social

Moderate

Low

Social
Planning

Short

Modified
Task

Moderate

High

Social
Action

Moderate

Modified
Social

Moderate

Moderate

Community
Development

Short

Task &
Social

High

Moderate

Social
Planning

Moderate Long

Modified
Task

High

Moderate

Level of Expertise
Informal
Formal

EVALUATION

CONTROL
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An example from community development will help flesh out the
above paradigm. As often happens In community development, a settlement house's year-long program for involving community members in a
neighborhood enhancement program did not even begin with the "problem"
of community enhancement. Instead, the group of seniors first met as
a social and supper club. Obviously there was no real problem-solving
orientation period, but an extended evaluational stage where people
first got to know each other, to discover leadership skills through
minor social tasks (organizing dinners, planning a dance, etc.), and
in general started to feel comfortable with the group itself. Only
after three or four months, when leaders had emerged and people were
relatively knowledgeable about the value of the group (informal
expertise), did the organizer breach the possibility of getting
involved In more task-oriented community problems.
Here the group shifted back to the orientation stage, for now they
were an emerging problem-solving group. Social activities and social
leaders slipped into the background as recently-identified task
leaders and the organizer helped encourage the group to decide what
specific problem was the most pressing and still manageable for
them to handle. Numerous issues were raised--rat control programs,
rent strikes, clean-up projects--but the one finally hit upon was
a lunch program for their shut-in neighbors. The program was ideal
for their members, combining elements of task (providing nourishing
food for needy elders) with the already-internalized elements of
process (consistent Interaction with neighbors and other social
activities).
Moving back Into the evaluational period, the active seniors set
out to detail the roles and assignments ahead. Some of the members,
particularly those who enjoyed the social benefits of the group,
expressed discomfort at the group's "overzealous" direction, but
the occasional socials held by the settlement house kept most of
them involved and met their affective needs. This social atmosphere
helped move members Into more task-oriented roles: collecting
Information on food programs, finding potential food sources,
seeking finances, etc. Such responsibility was gently reinforced
by giving reports on each assigned task during every social event.
Finally, after about nine months, the group felt ready to move
into a more clearly defined "control" stage. Setting aside Its
social activities, the group spent all its time on two coordinated
efforts: constant fund-raising and proposal writing and, concurrently, a mini-lunch program demonstrating the need for a larger
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program. This mini-project, giving each group member a potential
task role to play, served as a demonstration project that the group
Itself was invaluable for community enhancement--the care and feedIng of needy senior citizens. The outcome: a commitment of private and public funds for the group to provide for 50 shut-ins
throughout the neighborhood; and, not incidentally, a sense of
group pride and strength that they as active, older community
members could have an impact on their community.
Mixing and Phasing -- This community development strategy, evolving through all group stages and using different types of leaders
and the varying forms of expertise to expedite group (and strategic)
development, was obviously successful. The group Is still going
strong--but not just within the "control" stage. The 'mixing and
phasing" of two desired strategies--planning and development--had
led to even greater structural differentiation. It maintains a
more structured, control stage that emphasizes relatively high
standards of formal, task-oriented expertise through both its
lunch program and local community planning activities. At the same
time, it maintains a commitment to education and community development by using its social leaders, well-steeped in the Informal
expertise of the group, to engage new members. "Mixing and phasing"
has developed strategically, not by analytic abstraction, but by
concretely structuring the group to be partially engaged in control
stage activities, others In evaluational ones. The results are a taskoriented but moderately Informal community group that enhances both
its community and its own membership presence.

SOCIAL ACTION:
STRUCTURE

THE SPECIAL CASE OF IDEOLOGICAL COMMITMENT AND GROUP

Community development and social planning, by being strategic polarities in many ways, are relatively easy to analyze. But what about
social action, the strategy known to mix elements of both planning
and development In Its stated goals and task orientation?
Social activists wish to educate people to longer-term goals of
significant structural change; at the same time, specific tasks
similar In Intensity and role complementarity to those In social planning (such as In a rent strike) must be carried out. Social action
remains the least-used community organization strategy not only because
of the dangers of outside oppression and Its potentially conflIctual
nature. It is also due to the organizational difficulty of maintaining
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such a conflictual stance over a long period of time.
These problems relate in part to the Ideological stance of many
social action groups. I am not implying that projecting a clearlystate Ideology Is a mistake, only that those taking strong Ideological
positions in opposition to established organizations must also prepare
their organization so that It can maintain the complex group structure
necessary for long-term social action.
Community development, for example, avoids such problems by attempting to be non-partisan In their openness to all groups. This openness
does not demand cohesion prematurely; the members themselves are able
to slowly develop a program that moves through all stages of group
development before opting for a task-orienting strategy. Expertise Is
used only as it fits the moderately Intense task goals. Accordingly,
the structure of the group Is never so highly complex so as to exclude
new members or to force people out of the group who may have opposing
viewpoints.
Social planning also does not begin with a stated analysis of power
relations In the community, although often social planners are obvious
in their respect for technocratic authority in decision-making.
Instead, the planning method limits Itself to a clearly-outlined,
concrete problem already agreed upon by most of its membership. The
strategy then proceeds rapidly through group development by the
legitimacy it gives formal expertise to control the direction of the
group.
Most social action strategies have neither the openness of community
development that allows for graduallstic, comfortable group process nor
the willingness to give formal experts the legitimacy to expedite the
group's direction. Instead, social action usually begins with the
cohesive glue of cleaveage due to its members' shared-perceptions of
some basic problem that separates them from others in the community.
The orientation phase will thus be short, for people wouldn't choose a
social action strategy immediately If they were not In common agreement on the seriousness of the problem facing them. They Instead will
move quickly Into the evaluatlonal period as they attempt to determine
the group means to achieve their ends. Members of the group who are
not certain of the problem cannot remain easily within the group.
Wrote one tenant activist about the first meeting of his tenant group:
They were tired of Individual attempts to deal with bad housing...
At the first large organizational meeting, problems were Identified,
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officers elected, and Block Captains to handle weekly assignments
were chosen.. .Fifteen major grievances were drawn up around which
to organize...
37
This period is often quite agitational (say, for example, as a group
prepares for a large rent strike). There will be strong cohesion
wrought by the members' shared vision; at the same time, Its moves
toward the control phase will be slowed by at least two factors. First,
the group has to have enough members to give it at least the appearance
of real clout (e.g., enough tenants must join the rent strike before it
is any real economic threat to the landlord).
Secondly, the group's
members, many of whom may view formal authority as Illegitimate, will
often resist the very real moves toward bureaucratization one finds In
the use of formalized expertise. (With the rent strike example, there
are often profound fears about lawyers dominating tenant strategy.)
This tension between the community development needs for an Increasingly large membership for long-term power reasons and the planning
responsibilities of getting specific and often complex tasks completed Is the bane of many social action groups. Often they opt for
one goal or the other. For example, some rent strike groups have
dropped their analysis for the maintenance of a limited rent strike;
others use their Ideological perspective in militant, ad hoc
settings that attract new members but do little to keep older ones.3 8
The first choice leads to a lost Ideology; the second heightens consciousness but can destroy the organization.
Those groups that avoid slipping into either option do so by
clearly differentiating their group Into "evaluational" and "control"
sections. For example, many socialist organizatons have a well-developed education program for new members. They are expected to attend
and learn about the group's goals and activities at these sessions.
This structured "evaluation" stage allows both the new members and
the group to evaluate each other before one enters the demanding
"control" tasks of the established membership. Here, once the value
of the group Is understood, formal expertise may relate to Ideological
training; but the point is the same whether It Is a political organization or a well-developed rent strike organization.
The following typology helps explain the general structural development of groups, looking first at the dominant group stage of their
Initial development and then the structure of each organization once
they seek to maintain themselves In the community.
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Table II
COMMUNITY ORGANIZATION STRATEGY AND LONG-TERM GROUP STRUCTURE

of Cohesion

Initial Dominant
Group Phase

Community
Development

Low

Evaluation

Social
Planning

Moderate

1. Control
2. Evaluation

Control

Social
Action

High

I. Evaluation
2. Control

Evaluation/
Control

Strategy

Initial

Level

Long-Term
Group Stages
1. Evaluation
2. Control

The above table outlines the "mixing and phasing" of a group's
structure once It has survived its Initial period of growth and
development. Most groups rarely get beyond their initial attempts at
organizing, regardless of strategic orientation. For those who wish
to continue their effectiveness, however, the Initial goals, tasks,
and strategies that propelled them into activity should not be mistaken for having the inherent structural ability of maintaining an
on-going community organization. As this paper has tried to delineate,
groups and their organizers that have a number of goals to achieve can
concretely maintain their strategic orientation by developing an organizational structure that emphasizes different phases of group development, complete with distinctive leaders, tasks, and types of expertise.
Once done, their chances for success should increase greatly.
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FROM ISOLATION TO ORGANIZATION: STRUCTURAL BARRIERS TO
CLIENT-INDUCED ACCOUNTABILITY IN THE HUMAN SERVICES
Robert A. Beauregard
Livingston College, Rutgers University

ABSTRACT

Human service organizations form an environment which is both
difficult for an individual to transverse and antagonistic to
the organizing of clients. The structure of these organizational
environments is not conducive to the emergence of client
organizations. This issue forms the focus of this paper: the
interaction between the structural dimensions of human service,
organizational environments and the potential for human service
clients to form organizations geared to obtaining accountability
from human service agencies.

The basic argument is that the

structural dimensions of these organizational environments
(i.e., the characteristics which affect the basic interrelationships among component parts) have a depressing effect upon the
potential for isolated clients to come together in client
organizations.

Lower class people can presumably interact with human service
organizations as isolated individuals or in organized groups(1). But
in either case, they must make such organizations accountable; i.e.,
responsive to client needs and responsible to clients for their
actions. The choice between individual or group pursuit of accountability, however, is pro-ordained. The organizational environment
which these individuals and households must confront is not conducive
to the formation of client organizations. Rather, for human service
clients at the local level, the potential for the emergence of collective entities is decidedly weak. Except for a flurry of client activity in the Sixties, partially supported by the intervention of the
federal government, few client organizations have formed within the
human services to share in the governance of agencies and the formulation of agency policy(2).
1 An Lee Rainwater (1974:306) has written: "The most important issue
here is whether from the perspective of lower class people the goal of
a decent life
is to be pursued mainly on an individual or group basis."
His analysis causes him to conclude that lower class people favor the
former.
2 Certainly one can point to examples (Fainstein and 1ainstein,197)
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This organizational environment, the human service sector at the
local level, is comprised of a multitude of public and voluntary human
service agencies whose client population, both actual and potential,

shares a given geo-political area (usually a county) and which provides on a non-market basis goods and services to those in need(3).
These sectors contain a wide variety of organizations. Public welfare
agencies, job training organizations, mental health clinics, individual
and family counseling agencies, planned parenthood associations, alcoholic detoxification units and physical rehabilitation agencies are
just a few of the possibilities. But more importantly, these human
service sectors constitute the organizational environments within
which clients directly interact with human service agencies and
attempt to obtain accountable services.
Such accountability may be achieved either through the participation of such client organizations in issues of agency policy and
service delivery or through disruption and crisis which force national
institutions toward more basic reforms(4).
It is the former, and the
conditions which allow it to occur, which forms the focus of this
work. The degree to which face-to-face interaction among clients is
encouraged, the perception of shared interests facilitated, client
interests and dissatisfactions focused and freedom of choice expanded
constitute the key factors in this analysis of the barriers to collective action posed by the human services and the susceptibility of such
of the emergence of such client organizations. A review of two social
welfare journals, Social Service Review and Social Work, for the last
twenty years unearthed no significant instances of the involvement
of client
organizations in agency policymaking. Schwartz and Chernin
(1967) also conducted such a search and concluded that "(t)here are
few examples of recipient participation in welfare 'casework' agencies

at the administrative or policy-making levels."
3 The majority of human service agencies, both public and voluntary,
confine their activity to a politically-defined,

geographical area.

At the local level this usually means a county but an agency's target
area may be multi-county, metropolitan or citywide. Thus, although
a core set of agencies can be identified as belonging within a given
sector, some organizations overlap into other sectors. In addition,
the definition of what constitutes the scope of the human services is
intertwined with what one considers the boundaries of social policy.

quent reference is made to the person-to-person nature of these
services, their existence outside of normal market forces and their
direct concern with human need; but no, one acceptable definition has
emerged. For an introduction to these issues see Rein (1973:3-20).
4 This latter strategy is extensively discussed in Cloward and
Piven (1974.67-170). See also Specht (1969).
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organizations to client demands(5).
While others (Brager and Specht,
1969; Fainstein and Fainstein, 1974; and Ohlin, 1969) have written on
the process of organizing lower class individuals and using these
organizations to confront those in power, this paper analyzes the
organizational environment in which this organizing is to take place.
The organizational structure of these human service sectors permits only individual, and not group, action.
As a result, human service organizations are seldom made accountable through group pressure
on the part of clients.
Individuals may utilize the human services
for individual gain, but client organizations find it difficult even
to become established. Thus it is the organizational environments
in which lower class individuals are embedded which will determine
whether the democratic option of organization and participation will
be allowed them and, in turn, whether human service agencies will
become accountable to their clients. The thesis of this paper is
that certain structural dimensions of local, human sertioe sectors
make them hostile environments for the organizing of clients and
their subsequent collective actions.
Structural Dimensions of Human Service Environments
A human service sector, as mentioned above, is composed of a
diverse collection of human service agencies. These relatively specialized entities usually concentrate their organizational resources
on a single facet of human need, despite the fact that client problems
are not so easily categorized. The discrepency between this agency
specialization and client problems coupled with the concentration of
funding sources within human service sectors gives rise to a large
number and wide variety of relationships among agencies. Thus the
human service sector is characterized both by specialized agencies
and functional interrelationships. These two characteristics, plus
the interaction between organizations within the sector and bureaucracies and organizations external to it, constitute the three major
structural dimensions of human service sectors(6).
In addition, the
basic mode of service delivery--the client-social worker relationship--

5 This notion of conditions basic to the emergence of organized
entities has been dominated by the Marxian analysis of the transformation of common property position into class consciousness. For discussion of these issues see Anderson (1971:66-7), Fainstein and Fainstein (1974:237-60) and Feuer (1959:246-60).
6 An extended analysis of these structural dimensions of human
service sectors can be found in Beauregard (1975:24-35, 162-96).
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must also be considered.

All these factors affect the potential for

indigenous client organizing and the subsequent success of either
administrative participation or service disruption.
Axency Specialization(7).
The specialization of organizations
within human service sectors mitigates against the emergence of
client organizations and against actions designed to confront local
agencies. By treating problems in ways which correspond to professional definitions rather than the holistic needs of individuals
and families,clients are isolated from one another and the interests

of clients are dispersed among a variety of agencies rather than

focused on a single one(8).

For example, the human service client

might receive an income grant from the public welfare agency, psychiatric counseling at a mental health clinic, housing assistance from
a housing authority and job counseling from the public employment
bureau. This fragments the focus of client interests and results in
the dissipation of their dissatisfaction among numerous agencies.
Not only does this have an adverse effect upon the dynamics of
dissatisfaction but it also makes confrontation of human service
agencies problematic for those clients who do become organized.
The fact that clients ust confront a wide variety of agencies
in order both to state their grievances and to obtain satisfaction
makes joint action that much more difficult than if agencies were
less specialized. Multi-functional agencies which bring together a
variety of services would facilitate interaction with clients on the
basis of an interrelated set of dissatisfactions and demands. Specialized agencies force clients to disaggregate their grievances and
diffuse their resources when confronting agencies. This strains
client capabilities and makes both their participation and the development of effective strategies that much more difficult. The alternative, of course, is for clients to focus only on their specialized
grievances with individual agencies. But, this ignores the interWhile solving one of an interrelated
needs.
dependent nature of client
notion of specialization corresponds to the concept of
7Ti
differentiation between social entities. Emile Durkheim (1933)
discusses specialization in a variety of dimensions and subsumes it
under the concept of division of labor while Herbert Spencer
(Timasoheff, 1957:30-42) gives it a prominent role in his organic
and evolutionary perspective on society.

8 For a further discussion of this issue see Rein (1973:107).
This is a primary reason why client confrontation of individual
organizations is not heavily emphasized within this paper.

Fauri

(1973) discusses consumer participation from this intra-organizational perspective.
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set of human needs is beneficial, the overall impact is seldom to move
the individual or family out of its vunerable condition. Those
involved in providing housing for the poor are well aware of this
issue (Rainwater, 1970).
In addition, agency specialization limits client choice by de-

creasing the number of duplicative agencies from which clients might
receive assistance. Contrary to many analyses of the human services,
duplication of programs and organizations is not widespread--just the
opposite(9). There is little choice open to the client if she or he
wishes mental health counseling or planned parenthood services or job
training or any of a host of human services.
The result is that
protest is easily squashed, if not dissipated, before it occurs. If
clients organize and confront those agencies not meeting their needs,
services may be denied them. And, they have virtually no alternative
source of assistance within the community.
The client can not easily
take his or her need elsewhere.
Furthermore, confronting these agencies may not, in a monopoly
situation where one agency dominates the provision of a particular
good or service, have any impact (Hirschman, 1970:55-61). There is
little incentive for the service provider to upgrade the quality of
the service or good. Since clients need that good or service regardless of its quality, such behavior would probably not yield comparable returns to the agency in the form of an increased client population and thus a strengthened justification for agency existence. Compounding the dilemma is the fact that the ability of clients to disengage themselves from the human service agency or to leave the
community is severely limited. They can neither stifle their demand
for the human service nor remove themselves to another organizational
environment. The social costs are prohibitive and thus the 'exit
option' is denied them(10). In these ways, the specialization of
human service agencies has a depressing effect upon client organizing
9 Although the accusation of duplication is frequently hurled at
human service sectors, little empirical evidence exists. Such positions are usually based upon isolated cases. An investigation of
duplication within a human service sector in upstate New York found
that of the cases brought to the attention of the investigators, all
were easily situations in which services were similar but either
client population, philosophy or eligibility criteria were dissimilar.
(Cayuga County Planning Board, 1973:14-6).
10 Hirschman(1970:4) defines the exit option as the ability of
buyers to cease purchasing the firm's products or of members to leave
an organization. The voice option involves the firm's customers
expressing their dissatisfaction directly to management or organizational members making a general protest to the source of their
grievance.
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and any activities which might be undertaken.
Functional Interdependence(t1). The second structural dimension
of human service sectors involves the widespread functional interdependence of agencies. Human service agencies, being relatively
specialized, need to interact with one another in order to treat the
holistic needs of clients. The primary source of this agency interaction is the interpersonal communication of caseworkers and direct
service personnel. Formal relationships based upon contractual
agreements are much less prevalent relative to ad hoc and personal
relations(12).
Functional interdependence, however, is not equal for all agencies
within the sector. Some agencies (e.g., the local Department of
Social Services and Health Department) interact with a large number
and wide variety of other organizations, while others (e.g., Alcoholics
Anonymous) are virtually isolated. In addition, interactions are
affected by the type of services which organizations provide. Job
training agencies are likely to have frequent contacts with the
public employment office and local vocational education schools but
not to have much contact with the planned parenthood agency. The
result is that agencies are 'clustered? within a given human service
sector; that is, they interact with a limited number of other agencies
and maintain those interactions with that organizational set over
time (Cayuga County Planning Board, 1973 and Cumming, 1969). Whereas
agency specialization has a dispersing effect, clustering has a collecting effect upon clients and increases their potential interaction.
In this way, the negative impacts of specialization are somewhat
counteracted.
If clients do organize, functional interdependence may also be
important when confronting other human service agencies. On the one
hand, clustering provides a stronger organizational and resource
base for human service agencies than they would have individually.
They can use this, in conjunction with the lack of service options
available to clients, to resist client demands(13). Given that most
11 This notion should be related to the concept of functional integration. Durkheim's corresponding concept is solidarity, while Spencer uses the label interdependence. Blau (1974) posits both differentiation and integration as major parameters of social structure.
12 For an intensive analysis of such relationships between and
among human service agencies see Cumming (1968) and Beauregard
(197g:177-94).
13 Brager and Specht (1969:227) discuss the negative relationship
between highly interlocked directorates of human service agencies and
the propensity of agencies to become aligned with protest organizations.
-1114-

agency interactions are of the ad hoc and interpersonal variety, however, interrelationships may be tenuous and the cluster may fragment
when clients organize and disrupt the prevailing equilibrium. On the
other hand, each agency within the cluster depends upon others for
funding, the referral and subsequent provision of services to their
clients and possibly even access to information and expertise. Confrontation and either disruption of or involvement in one agency by
a client organization may reverberate throughout the cluster and
have a multiplier effect. Depending upon the response of agencies,
this may either help or exacerbate the plight of clients.
External Relationships(14). The third structural dimension of
these human service sectors, the external relationships of local
agencies, also has implications for the emergence of client organizations and their subsequent activities. Still, not all human service
sectors enjoy equal access to external organizations, including both
governmental agencies at the state and federal levels and national
associations such as the United Way of America or the National Association of Retired Persons. The extent of extra-local involvement reflects the amount of communication the sector has with the outside
world and, in turn, allows access to the community by national organizations.
These channels of communication can serve to mitigate the isolation of clients in a number of ways. First, they can serve as paths
along which external organizations become aware of local needs and
enter that community for the purpose of organizing citizens. An
example of this is the Office of Economic Opportunity (OEO) program
whose presence within a community was predicated upon communication
between some local group and the federal government. One thrust of
the community action agencies which emerged in communities which
could establish such lines of communication was the organizing of lowincome peoples for the purpose of obtaining agency accountability
(Clark and Hopkins, 1970 and Marris and Rein, 1969). Second, with
such ties to the outside world, it is more likely that symbolic and
concrete assistance might be provided to emerging client groups at
the time when they most need support. To a great extent, this is
what George Wiley provided with his Poverty Rights/Action Center
(Cloward and Piven, 1974:127-40; Piven and Cloward, 1971:320-40;
and Steiner, 1971:280-313). Many local welfare groups were aided and
I Ths idea has been presented in a variety of forms. Roland
Warren (1963) has written about the vertical patterns of relationships
wich communities develop, Frank W. Young (1970) discusses relative
centrality (the degree to which the system recognizes the subsystem)
and numerous references occur in the interorganizational literature
(Litwak, 1970).
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stabilized through the assistance of his organization and the support
it provided.
In addition, such external relationships may contain a multiplier
effect for local action. Confrontation of a local chapter of the
American Red Cross or local comprehensive employment and training
agency should reverberate to their national counterparts. It is
national policy which is being implemented at the local level and
bringing the activities of the local agency into question reflects
upon national decisions. Local organizations cannot be abandoned nor
can local programs be ignored if national policy is to remain credible.
Some response must, after a certain level of participation or disruption is reached, be forthcoming. The issue, problematic at best, is
always whether the response will be repressive or reformist.
Client-Social Worker Interaction(15). The way in which services
are delivered to clients also has an impact upon the potential for
client organizations to emerge. Most services are received by clients
through the boundary personnel of human service agencies; i.e., some
type of social worker. These social workers are the gatekeepers of
the human services and seldom conceive of clients as needing to be
organized or having the potential for becoming organized. Rather,
clients are perceived as highly unorganized with only their 'need'
in common. Instead of focusing upon the commonalities among human
service clients, it is their singularities which are emphasized. This
is merely the individualistic humanism of social work. More specifically, the prime concern of social workers is that aspect of the
client's life situation which prevents his, her or their (in the case
of a family) independent functioning(16). The mode of service delivery
is one of client-social worker interaction.
The particularistic treatment of clients results in their isolation from one another. As a result, the sharing of grievances is
15 This factor is definitely of a different level of analysis than
agency specialization, functional interdependence and external relationships. In the sense that this dyadic relationship controls the
interaction of clients and agencies it has structural implications.
Because of the major role client-social worker interaction performs
in service delivery, its inclusion is a conceptual necessity when
discussing the intersection of clients with the human service organizational environment.
16 Warren (1971) discusses this 'individual deficiency' approach
which characterizes the human services and contrasts it with the
'dysfunctional social structure' approach. Ryan (1971) elaborates
on this in terms of fixing the blame for social problems.
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hindered and basic knowledge about people in similar circumstances
with similar complaints is prevented. Communication among clients
is seriously impaired and the involvement of clients in the interpretation of agency policy and delivery of services is avoided. To allow
their participation would erode the professional authority (Friedson,
1968) of the social worker and blur the distinction between those
who give and those who receive. Thus at a critical point in the delivery of services a barrier exists to the organization of clients.
Furthermore, these social workers control the functional interdependence among human service agencies. As stated above, most agency
interrelationships are of an ad hoc and informal nature and take
place at the direct service rather than administrative level. Thus
not only do these social workers control the interaction between
clients and the agency's services, but they also control, to a great
extent, the movement of clients from one agency to the next for
treatment purposes. Referral patterns are regulated by social workers
and for a client to bypass this procedure is to entail large costs in
terms of time wasted and effort spent in gaining entry to the next
human service agency. Clients are thus constrained in their knowledge of the services provided by different agencies and shielded
from involvement with administrators. And, by being guided in their
movement from agency to agency, clients are further deprived of choice
and thus of the potential to collectively assert their needs.
Conclusions and Alternative Perspectives
The combined impact of agency specialization, functional interdependence, external relationships and client-social worker relations
upon the potential for indigenous organizing of human service clients
is difficult to precisely discern. In general, the potential for
client organization is decreased by these factors. The fragmentation
of attention and grievances, the interdependencies of agencies which
makes them more difficult to confront and the overall impact of social
workers in controlling the process of human service delivery seem to
more than counteract the tendencies of functional interdependence to
bring clients together and the ability of external relationships to
be exploited for purposes of organizing groups and developing strategies.
Functional interdependence might make clients more aware of their
shared grievances, but such potential for consciousness is far from
the actual existence of functioning organizations. And, even though
outside groups may be of assistance, unless they are supported by the
federal government they are likely to stay in the community for only
a short duration and may even stifle the indigenous leadership which
might have emerged. From a structural perspective, then, it is readily
understandable why so few client organizations have arisen to demand
and achieve accountability from human service agencies.
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There are other sides to this issue, however: one having to do
with the bureaucratic need which human service agencies have for clients
and the other with the distinction between constituents as clients and
constituents as citizens. It could be argued that there are ample
reasons why any human service agency should encourage its clientele
to both grow in size and to establish some collective ability. Such
an organized client constituency could be very helpful in bringing
administrative and political pressure to bear upon legislative and
executive decision-making. Bureaucracies perpetuate themselves in
part through the support of their clients (Rourke, 1969).
In the human services, agencies concerned with the aged have
benefitted from organizing senior citizens, usually through discount
purchasing programs and recreation clubs. When budgetary decisions
are being made, this large and easily identifiable and quantifiable
group serves as a strong rationale for continued and increased support.
And certainly the support of organized youth services (such as the Boy
Scouts and Girl Scouts) has positive benefits for local United Ways.
This being the case, an organized clientele could seemingly be a benefit to all human service agencies.
Such logic is belied by the infrequency of such behavior on the
part of human service agencies. Human service clients do not have
the wherewithal to expend time and resources in the formation of organizations. Even if they did, the structural barriers inherent in
human service organizational environments would deter them from doing
so.
Thus it is left to the agency to do the actual organizing. This,
however, involves staff time and resources which are seldom available
for such activities, while coalitions of clients and professionals
may be intrinsically unstable entities due to their different interests
in the human services. In addition, clients organized directly by an
agency are likely to have less legitimacy in the eyes of decisionmakers than clients who organize themselves. So again, the initiative
is placed with the clients and they must overcome these barriers without assistance.
Another rejoinder to what I have proposed here is that to limit
a person t s interaction with human service agencies to that of client
casts that person in a subservient relationship to agency professionals(17).
Participation should instead be viewed as principally an
issue of citizens--'the constituency of responsibility to which the
agency has obligations'--demanding the accountability which is their
right as citizens.
Potentially, this is a larger, more useful and
17 This was suggested to me by Roland Warren in a personal correspondence concerning an earlier draft of this paper.
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more powerful role than the constraining and demeaning one of client.
But for this to become reality the citizen role within the human
services must be buttressed by the larger environment in which such
participation takes place. Organizations, inclusive of both actual
and potential clients, must be formed to champion this role thus
committing organized interests to and increasing the probability of
accountability. This can only occur, however, if the structure of
human service sectors is conducive to the formation of such collective entities.
In a society densely populated and widely controlled by organizations, to be unorganized is to be powerless. Only by concerting
resources and acting in an organized and persistent fashion can
accountability from institutions be achieved. For the clients of
human service agencies this involves moving from a position of isolation to one of organization. But until the human service, organizational environment is restructured, this will occur only on a
sporadic basis.
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ABSTRACT
To date, few (if any) empirically based research studies have
been executed in exploring the relationship between the recidivism
rate of runaways and the three possible types of dispositions they
may receive:
(1) counseled and released at the intake level; (2) referred to another social agency; or (3) placed on probation. It is
critically pertinent to examine this relationship before attempting
to plan alternatives to divert the youths from the juvenile justice
system. This article presents the results of an empirically based
project where the findings indicate that, regardless of the type of
disposition the youths received, they had approximately a 50% chance
of returning to the probation department for a subsequent offense.

Since the beginning of the first juvenile court which authorized
separate trials for juvenile cases, it has been the purpose of this
court to deal with juveniles not as criminals, but as individuals1 in
whose guidance and welfare the state is particularly interested.
Although this effort has recognized that certain classes of juvenile
offenders were to be tried by law under different standards, the
jurisdiction of this court has gone beyond youths violating the criminal law.2 Thus, regardless of the nature of the offense, the juvenile
law offender has become a part of 3 that total aggregate of youngsters
labeled as "juvenile delinquent."
Practically every state has a statute defining some non-criminal
behavior as delinquent. The runaway youth has traditionally fallen
within the purview of the juvenile court and has therefore been
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labeled "delinquent." 4 In 1967, the President's Commission on Law
Enforcement and Administration of Justice argued that the formal sanctioning system and pronouncement of delinquency should be utilized
only as a last resort. The Commission also argued that in place of
the formal system, dispositional alternatives
to adjudication should
5
be developed for dealing with juveniles.
More recently, runaways and other status offenders have become a
point of national concern due to the serious legal consequences if adjudicated.6 As a result, in some states, the runaway is known as a
Person in Need of Supervision (PINS) or a Child Whose Conduct Is In
Need of Supervision (CHINS or CINS). Hence, a new category (different
from delinquent) was created within the juvenile justice system into
which the runaway was placed.
The "label change" was, and is, a commendable effort toward a
somewhat non-judicial approach to the treatment of runaways. 7 However,
this approach still results in him being referred to the juvenile justice system facing one of three possible dispositions:
(1) counseled
and released at the intake level with no further action; (2) referred
to another social agency separate from the juvenile justice system; or
(3) referred to the juvenile court (through the District Attorney's
Office) for adjudication and probation.
Even within the above paradigm, the number of juveniles running
away from home and referred o the juvenile justice system continues
to be an alarming statistic.h A number of these are habitual repeaters which is not too surprising when it has been found that the further a youngster is processed through the juvenile justice structure,
the better his chances are of him making a return trip. This is especially true for the runaway who may frequently be detained with 9
habitual offenders, which may expose him to serious law violators.
The current national appeal to divert a runaway from the juvenile
justice system is based on at least three major assumptions. 10 The
first is that the needs of the youth are not being met by the system
or are poorly met. The second is that resources actually exist elsewhere or can be developed so he may be handled in a decriminalized
manner. The final assumption is that if he gets into the juvenile
justice system, a bad situation may be made worse, and he may be confirmed and/or stigmatized as a career delinquent for an offense of a
non-criminal nature.'1
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PROBLEM
While there are grounds to support the above fears, the data has
not been refined to the point that one could make a blanket statement
about the efficacy of a runaway diverted from the juvenile justice
12
It is criticalsystem as opposed to one treated within the system.
ly pertinent to determine the relationship between the recidivism rate
of a runaway within the disposition he received before attempting to
plan alternatives to divert the runaway from the juvenile justice
system. Otherwise, how could the most conducive direction for diversion of a runaway be determined?
To date, no empirically validated research has been executed in
this area in relation to the runaways' type of disposition compared
13
with his subsequent recidivism rate.
Thus, the major purpose of
this study is to empirically examine the relationship of the recidivism rate for runaways in relation to the three avenues of disposition that are possible:
(1) counseled and released at the intake
level; (2) referred to another social agency separate from the juvenile justice system; or (3) referred to the juvenile court for adjudication and probation.
SETTING AND SAMPLE
This study was initiated and executed in an average size county
probation department (a division of the juvenile court) in the southwestern region of the country. The intake section of the department
receives all cases upon initial referral by law enforcement officials,
parents or relatives, or other social agencies. An intake officer
could dispose of a case in one of the three avenues mentioned above
with a referral to the juvenile court being a last resort.
The department compiles a statistical card for every case that is
referred. A content analysis of all 3,103 statistical cards for 1974
was conducted to select those juveniles who had committed a runaway
14
offense.
A total of 244 cases were identified for possible inclusion in this project. Five cases were inaccessible, thus reducing
the total number to 239 which represents the sample for this study.
Of these subjects, 105 were male and 134 were female, while 200
were caucasian and 39 were of other ethnic origins. The average age
was 14.3 years, and the average school grade was 8.2. The average
annual income of the subjects' family was $9,109.77 and the average
family size totaled 5.29. Forty-nine percent of the parents were
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divorced or legally separated; 39% were married and living together
and 12% were deceased or their status was unknown. The average number of siblings in the family was 2.9, and 47% had as many as two
siblings. Sixty-five percent of the subjects had resided in their
home county for five or more years. Out of the total runaway population, 46% ran away with another person and 54% ran away alone; 83%
were referred by a law enforcement agency while 13% were referred by
parents and 4% were referred through other sources.
METHOD
Each subject was followed for one year and in January 1976,
recidivism occurrences for the proceeding year were tabulated. To
obtain the most accurate information possible, a comprehensive search
through each case file was initiated to verify the information that
was on the subject's statistical card and to tabulate the recidivism
rate. Depending on the final disposition of the referral, each subject was placed into one of three mutually exclusive groups: (1) settled at intake; (2) referred to another social agency; or (3) placed
on probation.
FINDINGS
Out of the 239 subjects, 56% were settled at intake, 38% were
referred to another agency, and 6% were placed on probation. Of the
total population, 54% had no subsequent offenses. Table I illustrates
the distribution of the average recidivism rate by the three dispositional categories broken down by status and delinquent offenses. It
should be noted that the total average recidivism rate was 1.101
(Table 1).
Proportionately, the settled at intake group committed
more subsequent delinquent offenses and less subsequent status offenses than the other two groups.

Insert Tables 1 and 2

Of the subjects who had committed at least one subsequent status
offense (N = 88), the data revealed that the offenses were committed
by 31% of the settled at intake group, 38% of the referred group, and
73% of the probation group.
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The researchers were interested in determining the relationship
between the average number of prior and subsequent offenses by the
type of disposition (Table 2). The probation group had an average
recidivism rate of over 1.7 times the other two groups. However, a
t-test revealed a statistically significant increase of subsequent
offenses in the other two groups whereas the probation group had none.
The probation group had over 4 times the prior offenses but only 1.7
times the subsequent offenses.
We, as a profession, must continue to execute research on the
effectiveness of the various treatments offered runaways and utilize
these results to qualify that treatment. Future research endeavors
should also be executed on the decision making process of how a runaway is placed in a disposition group. It will only be through conscious and continuous research endeavors that the data concerning the
runaway youth may be refined to the point that an empirically based,
qualitative service may finally be offered to help the youth reintegrate with society.
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TABLE I
AVERAGE RECIDIVISM RATE BY JUVENILE JUSTICE
CATEGORIES AND TYPE OF DISPOSITION

Type of Disposition

Settled

Referred

Probation

Average

(N=133)

(N=91)

(N=15)

(N=239)

Delinquent

.526

.363

.667

.473

Status

.482

.604

2.066

.628

1.008

.967

2.733

1.101

Category

Total Average
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TABLE 2
AVERAGE PRIOR AND SUBSEQUENT OFFENSES
BY TYPE OF DISPOSITION

Type of
Disposition

Prior
Offenses

Subsequent
Offenses

Difference

Standard
Deviation

T
Value

(p)

Settled

.422

1.008

0.586

1.447

4.68

.001

Referred

.505

.967

0.462

1.852

2.38

.010

2.467

2.733

0.266

3.882

0.27

.397

.545

1.101

.556

Probation
Total Average

-1131-

!
Manrrscripts for the Journal should be submitted l'o3
Norman N. Goroff, Dditor
Journal of' Sociology and Social lfelfare
University of Connecticut
School ol' Social lfork
ISOO Asylum Avenue
Uest IIar l,f'ord, Connecticut. 06 1 17
Please submit bhree copíes of the mariuscript.
The Journal welcomes a broad range of articles concerned
welfarèr arralysis of
wlth empirical researctr on soclal
¡rroblems in soclal velfarer nthink piecestr and others.
SUBSCNIPTIONS

SUBSCNTPÎIONS

SUBSCRIPTTONS

Subscriptions to the Journal may be obtained by vriting
tos

Journal of Sociolog:y and Social lfelf'are
University of Corrnecticut
School of' Social l{ork
18OO Asylum Âvenue
Uest Hartford, ConnecÙicut 06117
Individual

subscríptions

Institution or Library
Student

are ö?.OO per volume (Vof. 1-3)
$9.35 Vol. 4
$1O.OO per volume (Vof. 1-3)
$13.35 vol. 4

g 8.OO per 2.volumes (vot. l-l)
$ 6.90 vol. 4

Indf-vidual copies of' the Jourrral may be purchased
ii2.50 per copy (includes postage and handline).
Please include check r¡ith order.

ai;

t

